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o> Canadian Labour Market and Productivity Centre 
Centre canadien du marché du travail et de la productivité 


March 28, 1990 


The Honourable Barbara J. McDougall 
Minister of Employment and Immigration 
Room 231, West Block 

House of Commons 

OTTAWA, Ontario 

K1A 0A6 


Dear Minister: 


On behalf of the Board of Directors of the Canadian Labour Market and Productivity Centre, we are 
pleased to submit to you the report and recommendations resulting from the consultations undertaken 
over the past few months as part of the Labour Force Development Strategy. 


The attached document contains the text of the various Task Force reports resulting from the consult- 
ations, together with some of the background material that led to the various recommendations. It sum- 
marizes, as well, the broad policy directions adopted by the Task Forces and the general themes that 
emerged from the consultations. 


The Task Forces have worked independently, and, as is evident from their reports, have taken a variety 
of approaches on how best to implement labour market reforms. While this report completes the first 
part of the exercise, we believe it is essential that the Centre proceed with a second phase. This second 
phase will deal specifically with the mechanisms needed to implement the recommendations resulting 
from the first phase of the exercise. 


The reports in this document represent a fruitful continuation of the working dialogue among business 
and labour and other important sectors of Canadian society on issues of national importance. We 
would like to assure you, on behalf of the business and labour members of the CLMPC, of our commit- 
ment to continue the dialogue on this and other issues. 


Yours sincerely, 


ceca bd se 


Shirley G.E. Carr Thomas H. Savage 
President Chairman and President 
Canadian Labour Congress ITT Canada Limited 


6-66 rue Slater Street, Ottawa, Canada K1P 5H1 (613) 234-0505 FAX (613) 234-2482 
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INTRODUCTION 


ver the past year, the issue of how to ensure 

that Canadians are equipped to adapt to the 
requirements of rapid and ongoing economic 
change has been the subject of considerable atten- 
tion. A 1989 CLMPC Task Force on Adjustment 
concluded that the major labour market partners 
needed to be brought more fully into the formulation 
and implementation of labour market policies in 
order for such policies to prove effective. This 
theme was echoed in the report of the Advisory 
Council on Adjustment, which called for greater 
worker-management cooperation, improved human 
resource planning, and increased private sector 
training. 

In response to many of the issues raised by the 
CLMPC Task Force and the Advisory Council, and 
in recognition of the need to improve the effective- 
ness and responsiveness of current labour market 
programs, the Federal Government introduced a 
new labour force strategy in the spring of 1989. The 
primary objective of the Labour Force Development 
Strategy is to ensure that the Canadian labour force 
of the 1990s will be "highly skilled and capable of 
adapting to an evolving work environment brought 
on by technological and demographic change." 


The first stage of this strategy was to undertake 
broad consultations to determine the views and con- 
cerns of the major labour market stakeholders - 
business and labour. These consultations were car- 
ried out under the auspices of the Canadian Labour 
Market and Productivity Centre. A number of com- 
munity and educational groups were also invited to 
participate. 
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All participants in the consultations agreed that 
effective training policies and programs are in- 
creasingly important to the adjustment process. 
Several Task Forces expressed strong support 
for the expanded use of unemployment insurance 
funds for income support during training. The 
members of the Task Forces however, took the 
position that unemployment monies, financed by 
workers and employers, should be used ex- 
Clusively for income support for individuals, in- 
cluding income support relating to training. 


This Report presents the results of these consult- 
ations. Section I provides a broad overview of the 
Labour Force Development Strategy and briefly 
discusses the CLMPC consultation process. Section 
II sets out a number of general themes that emerged 
from the deliberations of the various CLMPC Task 
Forces. The Task Force reports themselves are in- 
cluded as Section III. 


It is important to note that the provinces who share 
labour market jurisdiction are also acutely aware of 
the challenges the coming decade presents. In 
November 1989, based on their collective labour 
market experience, the provinces announced a 
Human Resource Adjustment and Development 
Strategy. The focus of their strategy outlined in the 
report Partners For People is on mobilizing in 
partnership the resources of federal, provincial and 
territorial governments with those of the private 
sector in order to develop the skills required by a 
dynamic Canadian economy. 


THE LABOUR FORCE 
DEVELOPMENT STRATEGY 


Central to the Labour Force Development Strategy 
is the emerging recognition that technological, 
economic and demographic changes will require a 
major review of Canadian labour market policy. 


As the Strategy notes, changes in occupational and 
skill requirements mean that many individuals will 
have to upgrade their skills or change jobs more 
frequently than in the past. Unless the proper in- 
stitutions, policies and programs are in place to 
allow individuals to adapt to such changes effective- 
ly, many Canadians may find their employment 
opportunities limited and their abilities underutil- 
ized. 


Similarly, industry will need to place a much 
higher priority on human resource policies to avoid 
critical skill shortages and take full advantage of 
emerging opportunities. This will require extensive 
upgrading of the skills of its workforce to meet the 
requirements of new technology, changing 
demographics, and new economic challenges. 


Accordingly, the Labour Force Development 
Strategy is designed to "mobilize a national effort, 
and to challenge Canadian business, unions, provin- 
cial and territorial governments, educators, inter- 
ested groups, and individual Canadians" to give 
priority to: 


* increasing the skill levels of Canadians; and 


¢ finding the best combination of policies, 
programs, and employment practices to en- 
sure that all Canadians have the opportunity 
to achieve their potential. 


In its policy paper, Success in the Works, the 
Department of Employment and Immigration noted 
that successful implementation of the new strategy 
would require the active participation and input of 
many groups. As a national organization with links 
to both the business and labour communities, the 
Canadian Labour Market and Productivity Centre 
was asked to undertake broad consultations on 
labour market policy and to present its findings to 
the Federal Government. 


The CLMPC consultations were organized around 
seven Task Forces established to examine the fol- 
lowing areas: 


e Programs for Older Workers 


e Programs for Unemployment Insurance 
Beneficiaries 


¢ Programs for Social Assistance Recipients 
¢ Human Resource Planning 

¢ Co-operative Education 

¢ Apprenticeship 


¢ Entry-Level Training 


Sixty-four distinguished Canadians, representing 
a wide range of organizations and a great diversity 
of backgrounds, served on the seven CLMPC Task 
Forces. 1 Those who took the time to serve on the 
Task Forces recognized the urgency of improving 
the quality and availability of training available to 
Canadians. They also shared a common belief that 
business, labour, educators, community groups, and 
individual Canadians all have a vital stake in ensur- 
ing the effective operation of Canada’s training sys- 
tem. These same beliefs led to the creation of the 
CLMPC itself a few years earlier. 


The CLMPC Task Forces met throughout the sum- 
mer and fall of 1989 and set out their findings on 
how to improve Canadian labour market policy ina 
number of documents. The views of the Task Force 
members were presented at a series of national sym- 
posia held in November and December of 1989. 
Participation at these symposia provided the oppor- 
tunity for more than 500 Canadians representing a 
wide range of views and organizations to present 
their concerns. More than ninety individuals and 
organizations also took advantage of the opportunity 
to provide Task Force members with written 
briefs. 


The Task Force consultation exercise marks the 
first time that such a wide group of organizations 
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and individuals has been extensively involved in 
assisting government in setting the future direction 
of labour market policy. All of those involved with 
the Task Force consultations agree that the exercise 
proved extremely useful and that the value of in- 
volving the labour market partners - business, 
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labour, social development organizations, educa- 
tional associations, interest groups, and individual 
Canadians - in the process of policy development 
has been considerable. It is our hope, as well, that 
it will form a useful model for the continuing evolu- 
tion of labour market policy. 


CENTRAL THEMES THAT EMERGED 
FROM THE CONSULTATION 


EXERCISE 


At the end of the consultation exercise, it was 
apparent that a number of general themes had 
emerged. Many of these characterized not only the 
work of the Task Forces themselves, but a great deal 
of the discussion that took place in the national 
symposia. These common themes, which are sum- 
marized below, provide the context for most of the 
specific recommendations set out in each of the Task 
Force reports. While Task Force participants 
believe that implementation of these recommenda- 
tions would go a long way toward improving the 
skills and adaptability of the Canadian workforce, 
they recognize that the effectiveness of training and 
labour market programs will be limited in the ab- 
sence of a healthy and vibrant economy conducive 
to change and vigorous job creation. 


Safeguarding Income 
Replacement Programs 


Earnings replacement is central to the success of 
labour market programs and the Unemployment 
Insurance fund is the major source of earnings for 
the unemployed whether they are training or seeking 
work. Several Task Forces expressed strong sup- 
port for the expanded use of unemployment in- 
surance funds for income support during training. 
However, a common theme in the deliberations of 
all Task Forces was that the unemployment in- 
surance fund be used exclusively for income support 
for individuals, and should not be used to purchase 
training courses. 


On a related theme, a number of Task Forces 
expressed concern over the impact of changes to the 
UI Act in the mid-1980s dealing with the treatment 
of severance pay and pension income. Such chan- 
ges, it was felt, have had an adverse effect on the 
adequacy of the income maintenance system for 
many Canadians. At least two Task Forces there- 


fore recommended a return to the rules governing 
severance pay and pension income before 1984, 
when neither severance pay nor pension income 
were used in the determination of UI benefits. 


Improving 
Federal-Provincial 
Cooperation 


Effective federal-provincial cooperation is an es- 
sential prerequisite to the success of labour market 
policies and programs. The effectiveness of exist- 
ing training policies and programs, however, is often 
compromised by the lack of complementarity be- 
tween the objectives defined by the two levels of 
government. Some provincial training programs, 
for example, simply duplicate those offered at the 
federal level while others pursue different - and 
sometimes contradictory - goals and priorities. 
Clearly, if such programs are ultimately to achieve 
their aims, improved coordination between the 
federal and provincial governments is essential. 


All Task Forces recognized that the need to reduce 
the current overlap and duplication in federal and 
provincial labour market programs was vital. Cer- 
tain Task Forces, however, went on to recommend 
that more formal and permanent structures be 
created to improve coordination between federal 
and provincial/territorial departments responsible 
for labour market programs. One Task Force, for 
example, recommended the creation of a federal- 
provincial Council composed of Ministers respon- 
sible for labour market policies. The proposed 
Council would meet regularly to coordinate 
programs at federal and provincial levels. 


The theme of improved federal-provincial 
cooperation was also apparent in discussions sur- 
rounding the need for improved national standards 
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in such areas as training program design and evalua- 
tion, application of principles of equity, appren- 
ticeship curricula, and program accessibility. 
Indeed, three of the six Task Force reports set out 
explicit recommendations in this area. 


Strengthening National 
Standards 


Various Task Forces suggested that in order to 
qualify for federal funding, provinces should meet 
agreed-upon national standards established by the 
federal government and the labour market partners. 
Such standards, the Task Force reports suggested, 
are needed to ensure that training provided to 
workers is of high quality and broadly-based. They 
are also needed to ensure that the skills workers 
acquire are portable. The Task Forces recom- 
mended that national standards be established in 
such areas as training program design and evalua- 
tion, application of principles of equity, appren- 
ticeship curricula, and program accessibility. Given 
provincial jurisdiction in many of these areas, how- 
ever, Task Force members acknowledged that the 
creation of new national standards would necessari- 
ly involve extensive federal-provincial consult- 
ations. 


Promoting Life-Long 
Education and Training 


As technology changes, workers are often required 
to learn new skills or to upgrade existing skills. The 
increasing pace of technological change means that 
today’s workers may have to be trained for three of 
four different careers over the course of their work- 
ing lives. In this context, the importance of life-long 
education and training cannot be overstated. Educa- 
tion.and training must no longer be perceived as a 
prerequisite for work, but as an integral part of the 
work process. 


All Task Forces therefore stressed the need to 
promote life-long learning. In order to promote the 
individual’s adaptability within the labour market, 
and to enhance the overall efficiency of labour 
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markets, a number of Task Forces also emphasized 
the need to equip workers with certifiable skills that 
are broadly-based and portable. 


Expanding the Role of 
Business and Labour in 
Formulating and 
Implementing Labour 
Market Policies 


As the two key labour market partners, business 
and labour have a vital stake in effective labour 
market programming. Unfortunately, their role in 
formulating and implementing labour market 
policies has often been limited; the leading role has 
been played by governments. Business and labour, 
however, are well positioned to assist in determining 
the needs of the labour market - and to assist in the 
collective design of policies and programs to meet 
these needs. Their input in developing and deliver- 
ing labour market policies and programs should 
therefore be expanded. 


In keeping with this view, most of the Task Forces 
recommended that new mechanisms to increase 
business-labour input in the formulation of labour 
market policy be created. Certain Task Forces 
recommended the establishment of a business- 
labour advisory body for this purpose. Others 
recommended much more wide-ranging structures 
that would allow business and labour to assume an 
important role in many areas that are solely control- 
led by governments. As noted below, however, all 
Task Forces agreed that new consultative 
mechanisms should ensure active input and par- 
ticipation by a wide variety of community and 
educational groups. They also recommended that 
the federal government commit itself to reforming 
the decision-making process for the delivery of 
labour market programs so that greater authority for 
program design and delivery rests at the local level, 
not at the national level. 


Enhancing Local Input in 
Labour Market Program 
Delivery 


Another common theme of the consultation exer- 
cise was the need to ensure improved community 
input in the delivery of labour market programs. All 
Task Forces agreed that, in addition to strengthening 
the role of the major labour market partners - busi- 
ness and labour - new consultative mechanisms 
should provide for greater input by representatives 
of training and educational institutions, women’s 
groups, the native community, visible minorities, 
and those with disabilities. The Task Forces also 
agreed that the federal government should commit 
itself to the principle of business and labour 
guidance and supervision over the setting of basic 
labour market goals and the delivery of labour 
market programs. Moreover, several Task Forces 
recommended that, wherever possible, greater 
responsibility for program design and delivery be 
shifted to the local level. 


Human Resource Planning 


A common, though often implicit, theme that 
emerged from the deliberations of the various Task 
Forces was the growing importance of human 
resource planning (HRP). In this respect, a number 
of Task Forces touched on the need for business, 
labour and government to do a better job identifying 
and anticipating mismatches between labour market 
supply and demand in order to manage changes in 
the labour market more effectively. While the Task 
Force on Approaches to Human Resource Planning 
was unable to reach a consensus on specific 
mechanisms to increase and monitor private sector 
training, Task Force members nonetheless recog- 
nized that effective human resource planning would 
be critical to the ability of labour markets to cope 
with ongoing technological, demographic and 
economic change. 


Improving Basic Skills 


Another broad theme of the consultation process 
was the need to ensure that Canadians are equipped 
with the basic skills they need to be successful in the 
labour market. Too many young Canadians con- 
tinue to enter the labour market without adequate 
career counselling or basic literacy and numeracy 
skills - in spite of the fact that total education spend- 
ing in Canada, as a percentage of GDP, ranks among 
the highest of the OECD countries. Indeed, more 
than 30% of Canadian students still leave high 
school before completing grade 12 - one of the 
highest drop-out rates in the industrialized world. 
Workers lacking basic literacy and numeracy skills, 
however, are at a severe disadvantage in the labour 
market. Not only are they less likely to find work, 
they are also more difficult for employers to train 
and are ill-equipped to cope with rapid technological 
change. 


Several Task Forces therefore addressed the ques- 
tion of how to improve workers’ basic skills. 
Recommendations in this area dealt primarily with 
the need to make opportunities for basic skills 
upgrading available to all workers and to place 
greater emphasis on workplace literacy. In order to 
ensure that workers with less than adequate literacy 
skills have access to basic skills training, one key 
recommendation was that Unemployment In- 
surance recipients enrolled in basic education and 
literacy programs be deemed eligible for continued 
earnings replacement. 


Maximizing the 
Effectiveness of Public 
Education Resources 


As the growing number of skill shortages evident 
in various sectors of the economy suggest, Canadian 
educational institutions are not producing sufficient 
numbers of graduates with the kinds of skills that 
Canadian industry needs. In an effort to ensure that 
public sector educational institutions are more 
responsive to the needs of the labour market, various 
Task Forces therefore recommended that their role 
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within Canada’s training system be strengthened. 
The role of public educational institutions in the 
delivery of training programs, it was suggested, 
should be expanded. At the same time, public in- 
stitutions should play a larger role in providing 
effective workforce literacy programs. 


Expanding Counselling 
Support Services 


Effective counselling support services are vital to 
the success of labour market programs. Counselling 
is the best way to identify those most likely to benefit 
from labour market programs and those most at risk 
of experiencing long-term unemployment. Early 
identification, especially through counselling at the 
time of notice of job loss, will allow individuals 
about to lose their jobs to be quickly enrolled in 
retraining programs - before their skills and morale 
Start to deteriorate. 


Unfortunately, such services are often not 
provided to Canadians who need them and those 
services that are available are frequently not geared 
to the special needs of the target groups who have 
been identified as most prone to long-term un- 
employment. Indeed, most unemployed persons are 
matched with training programs not through coun- 
selling that determines their needs and capabilities, 
but through the administration of preset criteria that 
have the effect of disqualifying large numbers of 
people who could potentially benefit from training 
programs. 


Several Task Forces therefore recommended that 
counselling receive a higher priority. One common 
theme was the need for Canada Employment 
Centres (CECs) to develop specialized counselling 
services for target groups. The importance of ensur- 
ing that counselling services are kept at arm’s length 
from other functions relating to client groups such 
as claims processing and unemployment insurance 
administration was also stressed. One Task Force 
recommended the creation of an alternative delivery 
system for counselling that would include the use of 
advocate workers representative of the client groups 
who would offer peer advocacy and advice. Other 
recommendations touched on the need to review the 
adequacy of existing laws governing advance notice 
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of lay-offs and plant closures to ensure that high 
quality counselling services are made available to 
those facing loss of employmentas early as possible. 
The importance of improving career counselling in 
educational institutions was also stressed. 


Enhancing Access to 
Training and Skills 
Upgrading Programs 


Less advantaged workers often find that their 
career prospects are limited because they do not 
possess skills that are in demand. This reflects, at 
least in part, a lack of access to training oppor- 
tunities. Unequal access to training also invariably 
perpetuates income inequities. Various measures 
are therefore needed to ensure that members of 
economically disadvantaged groups, such as 
women, older workers, visible minorities, native 
groups, and individuals with disabilities, have more 
equal access to training and skill upgrading oppor- 
tunities. 


Several Task Forces set out recommendations in 
this regard. Various Task Forces, for example, 
stressed the need for some kind of public awareness 
campaign to ensure that Canadians are knowledge- 
able about the kinds of training programs available 
to them. Other Task Forces recommended policies 
and programs to encourage training of the 
mainstream workforce, as well as changes to the 
eligibility criteria for certain existing training 
programs. At the same time, the need to encourage 
greater participation by various designated groups, 
and to increase female participation in trades and 
technology occupations, was also underlined. 
Finally, in order to compensate for regional dis- 
parities in employment opportunities, at least three 
Task Forces recommended that increased mobility 
assistance be made available to individuals who 
wish to seek new employment outside their own 
community. 


Improving the 
Dissemination of Labour 
Market Information 


Without access to reliable and up-to-date informa- 
tion on available training programs and employment 
opportunities, many Canadians will be unaware of 
courses available to upgrade their skills. Jobs for 
which unemployed Canadians may be qualified may 
also continue to go unfilled. A number of Task 
Forces therefore touched on the need for improved 
dissemination of labour market information - start- 
ing in the school system. 


Various Task Forces recommended that 
mechanisms to enhance public awareness of labour 
market programs be expanded. One common 
recommendation was that the job vacancy listing 
system currently provided through Canada Employ- 
ment Centres be improved. It was also suggested 
that governments undertake a greater effort to make 
employees, employers, students, educators, and 
others aware of training and skills development 
programs through public information campaigns. A 
more comprehensive and up-to-date catalogue of 
training programs, possibly on-line, was also recom- 
mended as one effective means to increase public 
participation in labour market programs. 


Enhancing the Quality of 
Labour Market Data 


The quality of labour market data must also be 
improved. Timely and reliable labour market data 
is essential to understanding emerging skill and 
occupational requirements and to the design of 
quality training programs that effectively meet these 
requirements. It is also vital to our ability to 
measure both current levels of industry training and 
industry’s progress in meeting its training objectives 
over time. The need for reliable local labour market 
data will also be critical to the success of labour 
market programs designed and delivered at the com- 
munity level. 


Two Task Forces therefore recommended that an 
ongoing Survey of Employment Opportunities be 
established. Such a survey could be designed to 
provide much-needed data on current and expected 
job vacancies by both region and occupation and 
would be relatively inexpensive. The benefits, how- 
ever, could be considerable. 


Improving Ongoing 
Monitoring of Labour 
Market Programs 


Effective program evaluation techniques are es- 
sential to measure and monitor the success of in- 
dividual labour market programs, particularly since 
the objectives these programs are designed to meet 
often change in response to shifting social or 
economic conditions. Improved measures to en- 
sure, on an ongoing basis, that current programs are 
continuing to meet their objectives are therefore 
imperative. 


In keeping with this theme, one Task Force recom- 
mended thatacommon federal-provincial/territorial 
evaluation system be established to monitor the 
effectiveness of labour market programs on a con- 
tinuing basis. Other Task Forces suggested that the 
proposed National Training Board conduct regular 
program evaluations. 


1 All Task Force members and most of the sym- 
posia participants were nominated by the 12 or- 
ganizations which served as coordinating groups for 
the consultations. These groups were the Canadian 
Labour Congress, the Canadian Federation of 
Labour, the Confederation des syndicats nationaux, 
the Canadian Manufacturers’ Association, the 
Canadian Chamber of Commerce, the Conseil du 
Patronat du Québec, the Business Council on Na- 
tional Issues, the Retail Council of Canada, the 
Canadian Construction Association, the Canadian 
Council on Social Development, the Association of 
Canadian Universities and Colleges, and the 
Canadian Congress for Learning Opportunities for 
Women. 
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PART I 
Older Workers 
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BACKGROUND PAPER 


INTRODUCTION 


TT objective of this background paper is to 
provide a comprehensive overview of the 
older worker issue. The paper is divided into four 
sections. The first section looks at the economic 
characteristics of older workers. The second section 
of the paper examines the barriers facing older 
workers in the labour market. 


The third section provides a brief overview of 
current programs serving the needs of older 
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workers: Labour Canada’s Program for Older 
Worker Adjustment (POWA), which provides in- 
come support for permanently laid-off workers; the 
Industrial Adjustment Service; and the programs of 
the Canadian Jobs Strategy, particularly Job 
Development. 


Section four surveys policies and programs for 
older workers in other industrial countries. 
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CHARACTERISTICS OF OLDER 


WORKERS 


T he employment situation of older workers has 
been slow to rebound from the 1981-82 reces- 
sion. While the unemployment rate for workers 
aged 45 and older is substantially lower than the 
overall rate, the difficulty the older unemployed face 
in finding new work is reflected in unemployment 
spells of long duration. Although the cause of these 
long spells of unemployment is not age alone, a 
combination of relatively few years remaining in the 
labour force, few marketable skills, low levels of 
education, and employer biases can make the loss of 
a job in later life an especially difficult experience. 


This section examines changes in the charac- 
teristics of older worker employment, particularly 
changes in rates of labour force participation, self- 
employment, and part-time employment; briefly 
describes the nature and consequences of older 
worker unemployment; and concludes with a look 


at the concentration of older worker employment in 
various industries and occupations. 


Participation Rates 


Chart 1 compares recent trends in the labour 
market participation rates of older workers with the 
participation rate of the entire working age popula- 
tion. Almost 80 per cent of those aged 45-54 par- 
ticipated in the labour market in 1988, an increase 
of 10 percentage points since 1975. Currently, the 
2.1 million workers aged 45-54 constitute almost 16 
per cent of the Canadian labour force. In contrast, 
the participation rate of those aged 55-64 has 
declined significantly in the last decade to just over 
50 per cent in 1988. Despite a 20 per cent increase 
to 1.2 million workers since 1975, the current labour 


Chart 1 
Labour Force Participation Rates 
Older Canadians, 1975-1988 
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Chart 2 


Labour Force Participation Rates 
1975-1988 


Older Males 
% of Population 


76 61978 1980 1082 


Source: Labour Force Survey 
Statistics Canada. 


force share of workers aged 54-64 is 8.8 per cent, 
down from 10.1 per cent in 1975. 


Chart 2 reveals the substantial shifts that underlie 
these broad changes in participation rates. The left 
panel shows that while the participation of 45-54 
year-old males has remained strong at over 90 per 
cent, participation rates of males aged 55-64 have 
declined precipitously. One third of 55-64 year-old 
males had withdrawn from the labour force in 1988, 
compared to only one in five in 1975. While much 
of the decline in participation rates among males is 
undoubtedly due to early retirement incentives, 
some is likely due to reduced job opportunities for 
older workers. 


The right panel of Chart 2 shows that older women 
have contributed to the marked increase in overall 
female participation rates. All of the increases in 
participation of 45-54 year-olds depicted in Chart 1 
can be attributed to the rising participation of 
women in this age category. For those aged 55-64, 
female participation rates have also been rising, 
though at a more moderate pace than the overall 
female participation rate. 
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Self-Employment 


Chart 3 (see page 14) shows that older workers are 
much more likely to be self-employed than younger 
workers, and that almost half the employment of 
those aged 65 and over is self-employment. In 
addition, the share of employment generated by 
self-employment in Canada has been rising over 
time, reaching 13.4 per cent of overall employment 
in 1986 from 12.2 per cent in 1980. Growth in 
self-employment rates has been especially strong 
among older workers. For those aged 45-54, self- 
employment in 1986 reached 18.8 per cent of 
employment, up from 16.9 per cent in 1980. Even 
stronger growth in self-employment was registered 
by 55-64 year-olds, with the rate rising to 21.8 per 
cent in 1986 from 18.2 per cent in 1980. 


Almost 42 percent of the self-employed in Canada 
are aged 45 or more, though this age group com- 
prises only 25 per cent of the total labour force. 
Table 1 (see Appendix 1) offers additional detail on 
self-employment in Canada, providing data on the 
self-employed in 1986 by age, gender, region, and 
education level. 
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Chart 3 
Self-Employment in Canada 
Incidence by Age Group, 1986 
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Source: Enterprising Canadians 
Statistics Canada 


Part-Time Employment 


Chart 4 indicates that the incidence of part-time 
work among older workers has risen slightly from 
11.4 per cent to 13.1 per cent since 1981, and that 
all of the increase occurred during the last recession. 
Chart 5 shows that in 1988 roughly 20 per cent of 
older persons working part-time would have 
preferred to work full-time, up from 12 per cent of 
part-time older workers in 1981, but down from a 
peak of 24 per cent in 1984. During the same period, 
the overall share of part-time workers who preferred 
full-time work rose from 18 per cent to 24 per cent, 
peaking at 30 per cent in 1984. 


Unemployment 


Chart 6 (see page 16) shows unemployment rates 
for older workers in 1988. Rates of unemployment 
among older workers of both sexes were substantial- 
ly below the national average rate of 7.8 per cent. 
Unemployment rates among older males were 
noticeably higher at 6.3 per cent for those aged 
55-64 than the 4.8 per cent rate among those 45-54. 
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For older women, however, the 6.9 per cent un- 
employmentrate among those aged 45-54 is actually 
higher than the 6.0 per cent rate for those 55-64. 
This higher unemployment rate among 45-54 year- 
old women may be due to a combination of the 
substantial increase in the participation rate of this 
group and the strong but insufficient growth in jobs 
to accommodate the increased desire to enter the 
labour market. 


Chart 7 (see page 17) shows unemployment rates 
for older workers by region. The pattern of relative- 
ly low unemployment rates for older workers holds 
in every region except British Columbia, where the 
10.1 per cent unemployment rate for 55-64 year-old 
workers is virtually the same as the rest of the 
population.! 


Chart 8 shows that, despite relatively low un- 
employment rates among older workers, the gap 
between the rates of older and younger workers has 
been narrowing over time, especially for those aged 
55-64. The relative rates of unemployment for older 
workers are constructed by dividing the unemploy- 
ment rate among older workers by the overall un- 
employment rate. 
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Chart 4 
Incidence of Part-Time Employment 
Older Workers, 1981-1988 
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Chart 5 
Older Part-Time Workers 
Who Seek Full-Time Employment, 1981-1988 
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Chart 6 
Unemployment Rates By 
Age and Gender, 1988 


% of Labour Force 


The left panel of Chart 8 shows that workers aged 
45-54 now have unemployment rates 73 per cent as 
high as the entire workforce, up from 63 per cent in 
1981. Much of the increase can be traced to the rise 
in the unemployment rate of women aged 45-54. 


The right panel of Chart 8 shows the even more 
dramatic increases in relative unemployment rates 
among workers aged 55-64. From an unemploy- 
ment rate that was less than 60 per cent of the 
national average in 1981, rates reached almost 80 
per cent of the average rate in 1988. The relative 
increase is shared by male and female older workers, 
and shows both that the recession hit older workers 
particularly hard, and that older workers have been 
slow to recover from the blow. 


The trends depicted in Chart 8 offer a vivid picture 
of how the last recession and continued economic 
restructuring have eroded the position of older 
workers in the economy. While older workers still 
enjoy relatively low rates of unemployment, current 
trends suggest the differential is rapidly disappear- 
ing. If trends continue, older workers can expect to 
experience unemployment rates in the 1990s ap- 
proaching that of the rest of the labour force. 
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Chart 9 (see page 18) reveals that older workers 
who do become unemployed tend to be unemployed 
for longer periods than younger workers. Un- 
employed older workers have an average duration 
of unemployment more than twice the length of 
workers aged 15-24, and nearly 50 per cent longer 
than those aged 25-44. 


Chart 10 (see page18) shows that the incidence of 
long-term unemployment, spells that last at least six 
months, increased among all age groups during the 
last recession. The risk of an unemployment spell 
becoming long-term continues to be highest among 
older workers. The proportion of unemployment 
that is long-term has now fallen below pre-recession 
levels for the youngest ages (15-24), at one in every 
10 unemployed. For older workers, however, one 
in every three unemployed had been so for six 
months or more, compared to less than one in four 
in 1981. 


Chart 11 (see page 19) shows the average number 
of long-term unemployed since 1981 by age group. 
Most of the long-term unemployed are in the 25-44 
age group, but the numbers have been falling steadi- 
ly since 1983. The number of long-term un- 
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Chart 7 
Unemployment Rates of Older Workers 
By Region, 1988 
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Source: Labour Force Annual Averages, 
Statistics Canada. 


Chart 8 
Older Worker Unemployment Rates 
Relative to Overall Unemployment Rate, 1988 
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Chart 9 
Average Duration of Unemployment 
By Age and Gender, 1988 
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Note: Duration measure is average length 
of incomplete spells of unemployment. 
Source: Labour Force Annual Averages, Statistics Canada. 


Chart 10 
Share of Long-Term Unemployed 
Among Unemployed in Age Group, 1981-1988 
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Source: Labour Force Annual Averages, 
Statistics Canada. 
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Chart 11 
Long-Term Unemployment, 1981-1988 
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Source: Labour Force Annual Averages, 
Statistics Canada. 


employed older workers rose significantly through 
1985, and has declined only slightly since. 


Chart 12 (see page 20) illuminates the differences 
in job separation rates among workers in various age 
groups from jobs held for at least one year. Turn- 
over rates are much higher for younger age groups, 
but most of their higher rates of job separation are 
generated by leaving jobs for personal reasons (such 
as returns to school and maternity leaves), and quits 
(which include moving to a new job). In general, 
lay-offs account for a greater share of job separa- 
tions as age increases. By looking at jobs that have 
lasted at least one year, these figures exclude much 
of the turnover associated with seasonal and other 


temporary jobs. 


Protection from lay-off (involuntary separations) 
afforded by age seems to peak in the 35-44 age 
group, and actually declines slightly thereafter. 
Thus older workers are no more insulated from the 
threat of lay-off than many prime-age workers, and 
may actually be more likely to be laid off than some 
younger workers. One explanation for this 
phenomenon might be that older workers make up 
a relatively large proportion of workers in those 
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Ages 25-44 


1985 1986 1988 


industries which account for the bulk of plant clos- 
ings. 


The exposure of older workers to lay-off is espe- 
cially worrisome because of the extremely high rates 
of unemployment among laid-off older workers. 
Chart 13 (see page 20) shows unemployment rates 
in early January 1987 among workers who ex- 
perienced a permanent lay-off sometime during 
1986. The rates consistently rise with age, reaching 
48 per cent for 45-54 year-olds, and an astounding 
71 per cent for those aged 55-64. 


Education and Literacy 


A rapidly changing economy favours workers who 
are able to adjust to new job requirements and tech- 
nologies, and literacy and education are taken to be 
key indicators of the favoured adaptability. Poorly 
educated workers tend to lose jobs more often and 
have greater difficulty finding new jobs once un- 
employed. Chart 14 shows that almost a quarter of 
workers 45 and older have less than 9 years of 
formal education compared to less than 6 per cent of 
workers aged 25-44. Though years of job ex- 
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Chart 12 
Job Separations of Longer-Term Workers 
By Age Group, 1986 
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Chart 13 
Unemployment Rates in January 1987 
Among Persons Laid Off During 1986 


% of Laid Off Workers 


All Ages 16-24 25-34 35-44 45-54 55-64 


Note: Data are for persons with at least 
one year of tenure before lay-off. 
Source: Labour Market Activity Survey, Statistics Canada. 
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Chart 14 
Educational Attainment of Labour Force 
Older and Younger Workers, 1988 
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perience and skill development can often substitute 
for formal education, the labour market has come to 
favour formal degrees and certificates as signals of 
skill levels and ability. 


While Chart 14 shows education levels among 
those currently in the labour force, a broader picture 
of the labour market prospects of those 45 and older 
can be seen by examining the education levels of the 
entire population, thus including those who may 
wish to enter or re-enter the labour force. Table 2 
(see Appendix 1) documents the educational attain- 
ment of the Canadian working-age population for 
the years 1975, 1981, and 1987. 


While educational attainment has increased steadi- 
ly among all age groups, those aged 45 and older still 
have much lower levels of formal education than the 
rest of the population. The proportion of the popula- 
tion aged 45-54 who have only an elementary school 
education has declined from 36 per cent in 1975 to 
24 per cent in 1987, and among persons aged 55-64 
this proportion was 35 per cent in 1987, down from 
45 per cent in 1975. But there remains a substantial 
gap in educational attainment between the older and 
younger age groups: among persons aged 15-44 


Report of the CLMPC Task Forces 


Some Post- 


University SORKIN iy 


aera 


9.9% 


Diploma 
18.6% 


25-44 


only 7 per cent have less than 9 years of schooling. 
Persons aged 45 and over who seek to enter or 
re-enter the labour force may face great difficulty in 
obtaining employment, despite recent increases in 
educational attainment among those in this age 
group. 

Low levels of educational attainment among older 
persons are reflected in above average illiteracy 
rates among those aged 45 and over. Chart 15 (see 
page 22) shows that rates of illiteracy rise with age, 
indicating that 28 per cent of those aged 45-54, and 
31 per cent of those aged 55-64 are basically or 
functionally illiterate, as defined by the Southam 
literacy study of 1987. These illiteracy rates are 
close to double those of younger age groups. The 
combination of low education levels, illiteracy, and 
advancing age with a permanent job lay-off seems 
to generate extraordinarily high rates of unemploy- 
ment. 


Mobility 


Lower rates of geographic, industrial, and occupa- 
tional mobility likely contribute to the long duration 
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Chart 15 
Incidence of Illiteracy in Canada 
By Age Group, 1987 
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Chart 16 
Interprovincial Mobility 
By Age Group and Gender, 1981-1986 
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of unemployment spells among older workers. 
Chart 16 shows that, according to the 1986 Census 
of Canada, relatively few older workers had 
changed their province of residence from that of 
1981. 


Charts 17 and 18 (see page 24) depict industry and 
occupation mobility rates among persons with at 
least one year of tenure at their old jobs who found 
new jobs sometime during 1986. There is little 
evidence that age by itself is a barrier to finding 
employment in a different occupation or industry. 
If older workers were less mobile than other 
workers, older workers should be more likely than 
other workers to find employment only in their 
original industries and occupations. 


Acrucial point to remember, however, is that these 
mobility rates are for those who were successful in 
finding new jobs, and the likely lesson is that 
mobility is an important factor in finding new 
employment. Increasing the basic skills and adap- 
tability of older workers will facilitate employment 
in growing industries and occupations, and provide 
relief from the extremely high unemployment rates 
among laid-off older workers. 


Industry and Occupation 


Chart 19 (see page 24) shows the labour force share 
of older workers in various industries and occupa- 
tions. A combination of low education and skill 
requirements with declining employment in an in- 
dustry or occupation would help identify sectors 
whose workers may find adjustment to change dif- 
ficult. Industries and occupations which have low 
educational requirements and in which older 
workers are over-represented may be sources of 
particularly troublesome dislocation. 


Transportation, construction, agriculture, 
manufacturing, mining, and fishing may generate 
substantial numbers of displaced older workers with 
little hope of re-employment without special 
programs. Occupations with low education require- 
ments and high proportions of older workers are 
transportation, construction, fabrication, machin- 
ing, other craft occupations, mining, and agriculture. 
Continued or future lay-offs in these industries and 
occupations could lead to even more severe 
problems among older workers. 


Chart 17 
Industry Mobility by Age Group, 1986 
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Chart 18 
Occupation Mobility by Age Group, 1986 
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Chart 19 
Older Worker Share of Labour Force, 1986 
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Summary 


This brief review of the characteristics of employ- 
ment and unemployment among older workers sug- 
gests that age and low education levels in 
combination with job loss create severe hardship for 
a relatively small number of unemployed older 
workers. In an average month in 1988, 62,000 older 
workers were unemployed six months or more, 
28,000 of whom were unemployed more than one 
year. Older workers unemployed six months or 
more represented only 6 per cent of the unemployed 
in an average month in 1988. 
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BARRIERS FACING OLDER 
WORKERS IN THE LABOUR 


MARKET 


QO workers confront a variety of distinct 
barriers in the labour market and often face 
special difficulties in finding new employment. In- 
deed, many have never recovered from the world- 
wide recession of the early 1980s. Employed older 
workers are also frequently confronted with barriers 
to promotion, training and job development. This 
section of the paper summarizes these various bar- 
riers and develops the case for measures to help 
displaced older workers to re-enter into the labour 
force. 


Barriers to the Employment 
or Re-Employment of Older 
Workers 


Lack of job search skills 


One frequent obstacle to the employment or re- 
employment of older workers is a lack of job search 
skills. Many older workers have spent many years 
with the same employer without having to seek a 
new job. They have had little need to hone their 
job-hunting skills and no reason to keep informed 
on current job search methods, and are therefore 
often ill-equipped to succeed in today’s labour 
market. 


A recent study of the job search methods of the 
unemployed bears this out. Older unemployed 
workers tend to be more restrictive than their 
younger counterparts in their job search strategy and 
make less use of public employment agencies and 
job advertisements. At the same time, they are less 
likely to contact employers directly regarding poten- 
tial employment opportunities. 
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Skill obsolescence/lower 
educational attainment 


One of the most important barriers to re-employ- 
ment which older workers frequently encounter is 
lack of the skills required for available jobs. Job- 
seeking older workers tend to have skills suited to 
industries that are in decline, such as shipbuilding 
and agriculture, which do not transfer easily to the 
growth sectors of the modern economy, such as 
education, health care, finance, insurance, real estate 
and business services. 


Rapid growth in these areas has greatly increased 
the number of managerial and professional positions 
that demand higher levels of education as well as a 
broad range of more specific skills. However, even 
relatively low-paying service jobs are becoming 
increasingly sophisticated and require greater 
numeracy, literacy, and technical skills. Many new 
jobs now demand at least a limited familiarity with 
information technology. Not surprisingly, older 
workers make up a disproportionate and growing 
share of the long-term unemployed. 


The lack of demand for the skills of many older 
workers is compounded by the fact that older 
workers generally have lower levels of formal 
education -- a serious barrier to employment in 
certain cases. The incidence of illiteracy is also 
much higher among older workers, and they are 
therefore often less attractive to potential employers 
than younger, better educated workers. 


Lack of geographic mobility 
Older workers who have spent many years in a 
particular city or region are often less willing than 


other workers to relocate to look for work elsewhere 
in the country. In part, this simply represents an 
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understandable desire to remain near family and 
friends. Older workers in smaller communities, 
however, often face particular difficulties since a 
plant closure or cut-back by the major employer can 
substantially depreciate the value of homes. 


While falling housing values affect the mobility of 
all workers, older workers are likely to own their 
homes and thus realize greater losses if the house 
were to be sold. Housing in a high employment area 
is likely to be expensive and lenders are hesitant to 
provide large long-term mortgages for those with 
relatively few employment years remaining. 
Moreover, those that have moved to new locations 
in search of employment often find that employers 
there prefer to hire local workers e 


Negative stereotyping 


Negative stereotypes on the part of employers and 
society at large may also serve to limit employment 
opportunities for older workers. One of the most 
common stereotypes is that older workers may be 
less productive than younger employees, since the 
performance abilities of workers are often believed 
to decline with age. Research in this area, however, 
is virtually unanimous in concluding that 
chronological age is a "poor predictor of perfor- 
mance and a poor criterion in personnel decisions." 
Some declines in performance ability do occur with 
advancing age, but older workers can generally 
compensate for these through experience and judg- 
ment. Moreover, the most significant effects of 
aging are not normally apparent until well after most 
individuals have left the work force. 


Another common perception among employers is 
that older workers are more likely to suffer from 
health-related problems and pose a greater risk of 
accident in the workplace. Here, the evidence is 
mixed. Older workers are more likely to be absent 
from work because of illness than younger workers. 
However, they are generally less likely to be in- 
volved in accidents (although they tend to be dis- 
abled for longer periods when they are involved). 


Negative attitudes about older workers are not 
limited to employers; they are also evident among 
government employment counsellors and place- 
ment officers. One study, for example, found that 
unemployed older workers widely perceived them- 
selves to have been subjected to negative employer 
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attitudes about their age group and that similar at- 
titudes were evident at Canada Employment 
Centres. 


Lack of flexible work 
arrangements 


Lack of flexibility in work arrangements may also 
constitute a barrier to the employment of older 
workers. Research indicates, for example, that older 
workers and retirees are particularly interested in 
part-time and phased-retirement work options,® as 
well as flexible work schedules, job-sharing, and 
compressed work weeks. Existing benefit struc- 
tures and pension policies, however, may not ac- 
commodate these options without considerable 
financial loss to the older worker. Lack of sen- 
Sitivity to the special needs of older workers in the 
areas of job design and redesign can also effectively 
limit their employment opportunities. Many jobs 
from which older workers are often excluded, for 
example, could be made more accessible through 
relatively simple changes in the way they are per- 
formed. 


Social and political pressures 


Various social and political pressures can also 
serve to limit older workers’ opportunities in the 
labour market. In the face of high youth unemploy- 
ment in the early 1980s, for example, governments 
implemented a wide variety of policies and 
programs designed to create jobs for young 
Canadians. Where such programs encouraged 
employers to hire the young, they inevitably 
detracted from the employment opportunities of 
older workers. At the same time, older workers have 
been exposed to subtle social pressures to "step 
aside" in order to make way for younger workers. 


Barriers to Training Older 
Workers 


Many of the barriers to employment which older 
workers face in the labour market also constitute 
barriers to training and professional development. 
Older workers with outmoded skills and little formal 
education, for example, are often less desirable can- 


at 


didates for training programs than better educated 
younger workers with more up-to-date skills. Lack 
of geographic mobility also frequently limits them 
to training opportunities within their own com- 
munities. However, older workers also face a 
variety of more specific training-related barriers. 


Shorter payback period 


Employers may be less willing to invest in the 
training of older workers than younger workers 
since the period during which they will be able to 
recoup the costs involved is generally shorter. 
Moreover, older workers themselves may be reluc- 
tant to incur the costs of training given this shorter 
expected benefit period. 


The "trainability" of older 
workers 


Employers may question the ability of older 
workers to acquire new skills or their willingness to 
train for lateral moves. Many have come to view 
younger workers in entry-level positions as the only 
group from which managers can be developed. At 
the same time, they may be concerned that older 
workers who have suffered displacement will have 
greater morale and motivational problems or have 
difficulty taking instruction from younger 
employees. 
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Training program design/methods 


Older workers are often effectively discouraged 
from participating in training since these programs 
are frequently geared to the requirements and 
abilities of younger workers. The need for training 
programs that address the requirements of older 
workers is suggested by the fact that older workers 
are under-represented in government training 
programs. Indeed, older workers (those 45 to 64) 
account for less than 8 per cent of all participants in 
the various components of the Canadian Jobs 
Strategy even though they make up about 25 per cent 
of the labour force. Existing government programs, 
for example, frequently steer older workers toward 
occupations which require long-term training, train- 
ing that may not be practical given the older 
worker’s age. Moreover, the training allowances 
available to those that do register in training 
programs are often insufficient to cover basic living 
costs. 


The techniques used in training programs also 
frequently fail to take account of the special needs 
of older workers. Existing programs often rely on 
"tell ’em and test em" methods that are better suited 
to younger workers. These emphasize verbal, class- 
room-like instruction and testing procedures which 
place a premium on memorization. Older workers, 
however, respond much more effectively to less- 
conventional methods that rely on self-paced, non- 
verbal instruction where trainees discover for 
themselves how things work. 
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OVERVIEW OF FEDERAL 
PROGRAMS FOR OLDER WORKERS 


T he only current federal labour market program 
which is specifically targeted at older workers 
is Labour Canada’s Program for Older Worker Ad- 
justment (POWA). This program provides income 
support for a limited number of persons between 55 
and 64 who are permanently laid off. Older workers 
of course participate in all the programs (except the 
summer student program) of the Canadian Jobs 
Strategy (CJS), but there is no one program designed 
for their particular needs. Older workers do not 
receive the special treatment available to groups 
currently targetted under CJS: women, natives, 
visible minorities, and the disabled. Older workers 
also comprise a large portion of the clientele of the 
Industrial Adjustment Service (IAS), although again 
the service has no age-specific eligibility criteria. 


Program for Older Worker 
Adjustment (POWA) 


POWA is a federal/provincial cost-shared income 
maintenance program designed to help long-service 
older workers who have no prospects of re-employ- 
ment following major permanent lay-offs. The 
POWA legislation was passed by the House of Com- 
mons on June 20, 1989, four years after its an- 
nouncement in the May 1985 budget. 


Workers in all industries and in all regions who are 
part of a major, permanent lay-off occurring after 
January 1, 1988 may apply for POWA benefits.’ A 
POWA committee, composed of both federal and 
provincial officials, first assesses lay-offs on a case 
by case basis according to a number of considera- 
tions: significant economic disruption in the region; 
major loss of employment in the industry; very large 
lay-offs relative to size of community; large propor- 
tions of older workers affected; permanent loss of 
jobs; absence of alternative economic prospects; no 
prospects for re-employment; and no realistic 
prospect that retraining or mobility will lead to job 
opportunities. 
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Lay-offs that meet the above criteria are then clas- 
sified as designated lay-offs and workers that fall 
into this category become potentially eligible for 
benefits. For workers to actually qualify for benefits 
they must be between the ages 55 and 64 at the time 
of lay-off; have been in the labour force for 15 out 
of the last 20 years, with a minimum of 750 hours 
worked annually; have no alternative job oppor- 
tunities; and have no prospects for re-employment 
through job training or mobility. 


Income assistance from POWA is between social 
assistance and unemployment insurance levels, and 
below the benefits level of the previous older worker 
income support program (Labour Adjustment 
Benefits). The basic benefit is determined by the 
circumstances of each lay-off, including wage levels 
and existing company and other benefits available. 
The maximum income assistance level is $1102 per 
month, 70 per cent of the maximum unemployment 
insurance benefit. Benefits are paid up to the age of 
65. Work incentives have been integrated into the 
program. There is no deduction from benefits up to 
an additional $305 per month. Beyond that, benefits 
are reduced by between 33.5 and 40 per cent for each 
additional dollar earned. Once the benefit levels of 
eligible older workers are set, federal/provincial 
contributions are used to purchase annuities for 
POWA beneficiaries from private sector financial 
institutions, who in turn administer the program. 


The federal government has allocated $150 million 
dollars for POWA to the end of the 1990-91 fiscal 
year. All ten provincial governments have now 
agreed to cost-share the program on a 70/30 basis. 
This means that with the provincial contribution of 
$64 million, a total of $214 million dollars will be 
available. At an estimated up-front cost of $50,000 
per annuity a maximum of 4,280 workers could 
receive benefits. 


This type of labour market policy is often termed 
passive, in contrast to active labour market policy 
which attempts to re-integrate workers into the 
labour market. Few would deny the necessity of 
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some type of long-term income maintenance for 
displaced older workers other than social assistance. 
However, certain criticisms have been made about 
aspects of POWA. A number of these points are 
highlighted below: 


° In 1988, 12,000 workers aged 55-64 were un- 
employed for over one year. The number of 
persons who could benefit from POWA with 
the current maximum level of financial com- 
mitment of both levels of governments is 
around 4000 over three years, or 1333 per year. 
Certain observers feel this level of financial 
support is inadequate relative to the magnitude 
of the displaced older worker problem. 


e asecond criticism, which may appear inconsis- 
tent with the first one, is that monies should be 
allocated to active labour market policies, not 
passive ones, and that workers in their late 
fifties should be reintegrated into the labour 
market, not pensioned off. 


¢ because of the degree of discretion in the lay-off 
designation procedure, it is feared that this 
process will become excessively politicized. 
POWA benefits may depend on political clout, 
not economic need. 


e the use of the private sector for the purchase of 
annuities and administration of the program is 
seen by some as an unnecessary privatization of 
a social program. It is not clear why the private 
sector can deliver social benefits more effi- 
ciently than government departments. 


e unions and employers have been given a mini- 
mal role to play in POWA in general, and in the 
process of lay-off designation in particular. 


° some fear that the development of ten specific 
federal/provincial POWA agreements is lead- 
ing to the balkanization of labour market policy 
towards older workers. The federal govern- 
ment will no longer be able to set standards, 
given provincial financial participation, with 
the result that the treatment of older workers 
may vary greatly by province. 


In addition to the above criticisms, a number of 
positive features of POWA have been noted: no 
discrimination of potential beneficiaries on the basis 
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of industry or region; no means test for displaced 
workers; and the integration of work incentives into 


the program. 
Canadian Jobs Strategy 


All four of the major programs of the Canadian 
Jobs Strategy (Job Development, Job Entry, Skill 
Shortages, Skill Investment) are open to older 
workers, although none of the programs were 
specifically designed for older workers and older 
workers are not among the four target groups 
(women, natives, visible minorities and disabled). 
As Chart 20 shows, however, older workers account 
for only 8 per cent of total participation in CJS 
programs, compared to their 25 per cent share of the 
labour force. This under-representation arises from 
several factors: the lower unemployment rates for 
older workers and hence possibly lower relative 
need for CJS programs than workers in other age 
groups; preference on the part of employers to 
retrain younger workers over older workers because 
of longer payback periods; and the possible un- 
suitability of CJS programs for older workers due to 
inappropriate program design or curriculum. For 
example, the low formal educational attainment of 
many older workers may mean that these workers 
require extensive basic skills upgrading, which is 
not offered through CJS. 


The Skill Investment Program of CJS has the 
highest degree of older worker participation - 16.6 
per cent in 1987/88 (see Chart 20). A total of 3,082 
older workers, 18 per cent of all older workers in 
CJS, participated in this program (see Chart 21). 
This program provides financial support to 
employers who train employees to deal with new 
technology and enhanced job requirements. It is the 
smallest CJS program (see Chart 22 on page 32), 
excluding Innovations, with a budget of $84 million 
in fiscal 1988/89. The high participation of older 
workers in this program relative to that in other CJS 
programs may be due to the greater likelihood of 
employers retraining workers already employed 
compared to the possibility of unemployed older 
worker take-up of other CJS programs. With the 
exception of the Skill Investment program, all CJS 
programs are designed to serve the unemployed. 
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Chart 20 
Canadian Jobs Strategy 
Participation Rates of Older Workers, 1987-88 


Total Participation in CJS Programs Particpation Rates of Older Workers in 
CJS Programs. 
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Source: Employment and Immigration Canada. 


CHART 21 
DISTRIBUTION OF OLDER WORKERS 
AMONG CJS PROGRAMS, 1987-88 


Job Development 41% 


Job Entry 25% 


i iS 


Sklill Shortages 16% 


S 
SS 
Skill Investment 18% 


Source: Employment and Immigration 
Canada data. 
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CHART 22 
CJS FUNDING BY PROGRAM COMPONENT 
1988-89 


Job Development ($621.9M) 
35% 


Job Entry ($506.6M) 
B4% 


Source: Employment and Immigration 
Canada data. 


In July 1988, the government announced the Con- 
tinuing Employment Option of the Skill Investment 
program. The option provides support to new or 
expanding employers to train and employ workers 
recently laid off by other firms. Employers are thus 
assured of training support for displaced workers 
before hiring them. Since older workers have below 
average participation rates in CJS programs, includ- 
ing Skill Investment, the Labour Force Develop- 
ment Strategy has proposed to devote an additional 
$40 million to provide greater incentives for 
employers and older displaced workers to par- 
ticipate in the Continuing Employment Option. 


The largest number of older workers participating 
in CJS (6837 or 41 per cent of all older worker 
participants) are in the Job Development Program, 
although the participation rate of older workers in 
this program at 9.5 per cent is below that in Skill 
Investment. Job Development is the largest of the 
CJS programs, with a 1988/89 budget of $522 mil- 
lion, 35 per cent of total CJS spending. The objec- 
tive of the program is to assist the long-term 
unemployed and those who are at a disadvantage in 
participating in the labour market. 
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Skill Investment 
6% - ($83.8M) 


sososesososesd Community Futures 
Z| 8% ($120.8M) 


Skill Shortage ($255.3) 
14% 


The second largest number of older workers par- 
ticipating in CJS programs is found in Job Entry 
(4179 or 25 per cent of total older workers in CJS). 
The participation rate of older workers in this pro- 
gram is 7.3 per cent. Job Entry is the second largest 
CJS program, with a 1988/89 budget of $507 mil- 
lion, 34 per cent of total CJS spending. The objec- 
tive of the program is to assist young people and 
labour market re-entrants in entering the workplace. 
Most of the older worker participants are women. 


The smallest number of older workers, and the 
lowest participation rate by older workers, in any of 
the four main CJS programs, is found in the Skill 
Shortage component of CJS. In 1988/89 only 2602 
older workers participated, 16 per cent of all older 
workers enrolled in CJS programs. The participa- 
tion rate of older workers was a miniscule 3.4 per 
cent. This program is primarily designed for the 
long-term training of apprentices, who tend to be 
younger given the longer payback period. The Skill 
Shortage program in 1988/89 had a budget of $255 
million, 17 per cent of total CJS budget. 
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Industrial Adjustment 
Service 


Like the programs of the CJS, the Industrial Ad- 
justment Service (IAS) is not targeted at particular 
age groups. The objective of IAS is to assist 
workers, firms, and industries in the adjustment 
process, hopefully before dislocation is required. 
The IAS negotiates Labour Adjustment Incentive 
Agreements providing for the establishment of a 
Labour Adjustment Committee. This committee 
develops and implements an active plan to meet 
human resource requirements. 


The IAS is particularly active in mature or declin- 
ing industries where adjustment issues are most 
severe. These industries often have a disproportion- 
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al number of older workers. For this reason older 
workers have a particular interest in the operation of 
the IAS. 


The IAS is regarded as a successful mechanism to 
deal with the adjustment issue. Strengths include 
stress on business/labor cooperation, the micro 
focus at the firm or industry level, and IAS’s 25 
years of experience as a facilitator of adjustment. 
Based on its successful track record, it was not 
surprising that the LFDS announced that the IAS 
budget was to be doubled to $25 million by the 
1990/91 fiscal year. Given the magnitude of the 
adjustment problem and IAS’s small budget, how- 
ever, it seems likely IAS will play only a small role 
in any overall policy approach to the older worker 
issue. 


33 


A SURVEY OF POLICIES AND 
PROGRAMS FOR OLDER WORKERS 
IN OTHER INDUSTRIALIZED 


NATIONS 


D= as to comparative policies and 
programs for older workers among industrial- 
ized nations are sketchy, in part, because the distinct 
problems that afflict older workers and the long- 
term unemployed (among whom older workers 
make up a disproportionate share) are only now 
becoming understood. However, international 
bodies, such as the International Labour Organiza- 
tion (ILO) and the Organization for Economic Co- 
operation and Development (OECD), have recently 
looked at the governmental response to the problems 
of unemployed older workers and supplied some 
data on measures used in select jurisdictions. 


In general, programs designed to cope with older 
worker adjustment tend to fall into one of three 
categories - (1) integrative/reintegrative, or those 
programs which aim to keep or bring workers back 
into the labour force; (2) compensatory, or those 
programs which extend financial assistance to older 
workers, or; (3) some combination of the aforemen- 
tioned. 


The nature and intent of older worker policies and 
programs can be further classified under the follow- 
ing eight headings which will serve as the basis of 
this section of the paper: 


(1) employment services, such as placement and 
counselling; 


(2) training and retraining programs; 

(3) employment or wage subsidies; 

(4) direct employment-creation programs; 

(5) self-employment and enterprise initiatives; 
(6) financial aid, including "bridging" schemes; 
(7) early and flexible retirement arrangements; 


(8) job protection measures, through labour law 
and regulation. 
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Employment Services 


One initiative that is common to many industrial- 
ized nations, is the targeting of unemployed older 
workers for special provision of employment ser- 
vices, such as placement and counselling. For in- 
stance, in the United Kingdom, the long-term 
unemployed are guaranteed 10 per cent of employ- 
ment services resources. Sweden and the Nether- 
lands go even further - older workers and the 
long-term unemployed are given priority in place- 
ment for job vacancies and certain labour market 
programs. 


Such targeting for government services is deemed 
important, not only as a means of reintegrating older 
workers, but also for gathering information about 
them too. This is crucial where older workers are 
not making use of mainstream resources for the 
unemployed. In France, for example, the 1982 
"Operation Long-Term Unemployed" conducted an 
exhaustive analysis that led to large-scale servicing 
of this group at the same time. 


Training and Retraining 
Programs 


Another initiative of some nations is training for 
older workers. Studies have shown that older 
workers are drastically under-represented in con- 
ventional training courses due to the existence of 
minimum skill requirements, the lack of orientation 
of such training to the needs of these workers, etc. 
This may be less true in West Germany where every 
adult, whether employed or unemployed, is guaran- 
teed two years of full-time training as a right. To 
this end, the government pays training costs, plus an 
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income subsidy that can be as high as 90 per cent of 
an individual’s previous wage. 


For the older worker, West Germany’s strategy 
may be particularly relevant as the training guaran- 
tee includes skills upgrading in vocations to avoid 
obsolescence. Training program criteria recognize 
that an individual’s early education may be dated 
with respect to current labour market requirements. 


Sweden also conducts extensive vocational train- 
ing, with the government heavily subsidizing 
employer and employee expenses. In part, this ap- 
proach may serve as a preventive measure against 
older worker displacement. Both nations’ training 
efforts rely to a large extent on the use of mobility 
allowances. 


Few national training programs have been 
developed which address the unique skills require- 
ments of older workers, two exceptions being Den- 
mark and Sweden. In addition, Ireland has 
introduced a "Building from Experience" scheme 
that appears to recognize the job-acquired 
knowledge of some workers. 


Many of the other training programs that are 
geared to older workers and the long-term un- 
employed emphasize reorientation to labour 
markets, motivation, life skills and job search tech- 
niques. 


Employment or Wage 
Subsidies 


Employment subsidies are an extremely common 
form of government assistance to older workers in 
developed nations. Typically, this involves offering 
a financial inducement to firms to offset the labour 
costs (mostly wages) of fixed-term employment op- 
portunities. The hope is that firms will train recruits 
and hold onto them as permanent employees after- 
wards, 


Australia’s "Jobstart" scheme is one example. 
Under this scheme, a member of the long-term un- 
employed (at least 6 months) is hired by the 
employer (who receives the wage subsidy) and is 
taught some firm-specific skills. The subsidy is 
higher depending on the participating employee’s 
duration of unemployment or level of disadvantage. 
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Other nations have wage subsidies that are more 
specifically directed to older workers, such as West 
Germany which pays for up to 70 per cent of ap- 
proved wage costs to a maximum of two years in the 
case of unemployed individuals aged 55 or more. 


Some nations, including the United Kingdom, 
make cash payments to individuals directly, thus 
allowing them to approach firms for possible 
recruitment on their own. 


Some governments have become disenchanted 
with employment subsidies due to mediocre results 
and windfall gains to employers (sometimes com- 
panies hire subsidized workers that they would have 
recruited in any event). On the other hand, such 
programs have been shown to alter private recruit- 
ment decisions in favour of such groups as older 
workers. 


The 1988 OECD report, Measures to Assist the 
Long-Term Unemployed concluded that employ- 
ment and wage subsidies were quite effective in 
getting older workers and other disadvantaged 
groups back into the labour market and that govern- 
ments should view them as vehicles for influencing 
recruitment as opposed to facilitating employment 
expansion. 


Direct Employment 
Creation Programs 


There has also been considerable use of direct job 
creation in industrialized nations as a means of 
adapting unemployed older workers to the 
mainstream labour market. Chiefly, these are public 
sector projects in which the government creates a 
certain minimum number of short-term places. 
Projects tend to emphasize social, cultural, or en- 
vironmental goals that are not otherwise met. In 
some cases, voluntary or charitable organizations 
participate. 


One example of such direct measures is the 1982 
"Community Programme" in the United Kingdom 
which employs on a part-time basis, individuals who 
have been without work for at least 12 months. 
Belgium has a similar program called "Third Sector 
of Employment" which differs in that it aims to 
create permanent jobs for those unemployed for 
more than two years. The Belgian government 
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originally aimed to give 10 per cent of this group a 
standard weekly or monthly wage in job placements 
each year. 


The Netherlands subsidizes employment in public- 
service agencies and non-profit organizations, with 
subsidy levels rising with the age of participants. 


Direct employment measures ensure that chroni- 
cally unskilled older workers re-enter the labour 
market, though participation usually ends with the 
program. 


Self-Employment and 
Enterprise Initiatives 


Only recently have some nations developed 
programs for older workers that emphasize self- 
employment. For instance, the United Kingdom 
introduced an "Enterprise Allowance” in 1983 that 
assists those members of the long-term unemployed 
who want to start up a business. These individuals 
receive a flat-rate allowance per week for up to a 
year, but must contribute a minimum investment 
from their own resources. Similar programs, such 
as in the Netherlands, offer assistance in lump-sum 
outlays. 


There is evidence in the United Kingdom program 
of successful small firms being established and 
some job creation. On the other hand, these 
programs have been criticized as being accessible to 
only a minority of the older and long-term un- 
employed. 


Financial Aid, Including 
"Bridging" Schemes 


The majority of OECD member nations offer some 
variety of financial assistance to older workers. In 
some circumstances, this is temporary relief, such as 
the extension of unemployment benefits or "top- 
ups” to these benefits. In other circumstances, aid 
comes in the form of financial "bridging" programs, 
the objective of which is to guarantee income sup- 
port until individuals reach the age of retirement 
(when they receive full state pensions) and are dis- 
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continued prior to that time only if recipients find 
work. 


In Sweden, individuals aged 56-64, are eligible for 
unemployment benefits up to 90 weeks, 30 weeks 
more than the regular benefit period. In addition a 
"Cash Labour Market Assistance" is payable to 
those who have exhausted benefits. Benefit levels 
increase with age, rising from 30 weeks for un- 
employed individuals under age 55, to 60 weeks for 
those aged 55-59. For individuals aged 60 and over 
(and some structurally unemployed), benefits are 
available until formal retirement. 


France operates "Solidarity Allowances" which 
are payments to the long-term unemployed whose 
benefits have expired. This 1984 scheme is means- 
tested and provides a daily allowance for an initial 
period of 6 months that can be renewed. A higher 
allowance, graduated according to the number of 
years employed, is paid to older workers. Allowan- 
ces go to a large number of participants, over half of 
which are aged 55 years and above. 


Income support programs, such as the one in 
France, tend to place older workers in pre-retirement 
or retirement status. In some cases, this is in line 
with a governmental strategy to superannuate older 
workers at the top, rather than reintegrate those who 
are displaced back into the labour force. 


Early and Flexible 
Retirement Arrangements 


Since the mid 1970s, many Western European 
nations have relied extensively on early retirement 
to solve labour surplus problems and chronic youth 
unemployment. Clearly, this measure also provides 
an expedient solution to older workers facing severe 
adjustment difficulties. 


In West Germany, the government and private 
sector have for some time offered a comprehensive 
"Early Retirement Scheme" which permits those 
workers who are aged 58 and over to retire with 
benefits valued at 65 per cent of their last salary 
following ten years with their present employer, or 
70 per cent after twenty years. Unemployed 
workers between the ages of 52-60 are entitled to 
pre-retirement pensions or other gratuities, the value 
of which varies according to the length of their 
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unemployment, their job experience, their contribu- 
tions to pension plans, etc. In addition, employees 
at age 50 can receive a monthly allowance following 
conclusion of an hours reduction agreement with 
their company. 


The United Kingdom’s "Job Release Scheme" per- 
forms the same function, giving a tax-free, weekly 
allowance to unemployed older workers. The pro- 
gram is available to men beginning at age 64 and 
women at age 59. A version of this scheme has also 
been introduced to encourage transitions to part- 
time work. 


Sweden’s approach to early retirement appears to 
be less inclined toward abrupt termination of older 
worker participation in labour markets than in the 
UK, seeking instead to facilitate phased-retirement 
that maintains labour market involvement as long as 
possible. A fairly new innovation that marries 
labour adjustment with social security is the "Par- 
tial-Pension Scheme". Under this scheme, older 
workers (anyone who has been employed for at least 
10 years after age 45) can reduce their working time 
to a minimum of seventeen hours per week. The 
partial pension pays 50 per cent of lost earnings, but 
does not result in a smaller pension at age 65. 


The OECD and the ILO have both noted the 
dramatic impact early retirement schemes have had 
in lowering older worker participation rates in many 
developed nations. In a 1987 conference, the ILO 
was broadly critical of the over-zealous use of early 
retirement by governments, pointing out that such 
Strategies are costly, short-term in value and en- 
gender a loss in both productive potential and im- 
portant labour market experience. 


At the same time, early and flexible retirement 
arrangements have become increasingly attractive 
to older workers and some governments are looking 
with interest at Sweden’s concept of "tapered retire- 
ment" (i.e., slower, more graduated departure from 
labour markets). 


Labour Law and Regulation 


Finally, some nations have developed protective 
measures to deal with the workplace situation of 
older employees through the use of labour standards. 
For example, in the United States, federal legislation 
forbids age discrimination in employment. Under 
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this law, no employee can be dismissed for reasons 
of age alone, unless lower productivity can be 
demonstrated. 


In Sweden, labour standards are very rigorous with 
respect to older workers and job dismissal. Under 
the law, employers are not permitted to release 
employees without significant prior notice - in the 
case of older workers (45 years or more), that is 6 
months. Illness and reduced work capacity are not 
sufficient grounds for dismissal - instead, the 
employer is expected to find less demanding jobs for 
older workers. Local bipartite committees must be 
informed of developments in plants so they can take 
an active role in redeploying older workers, if neces- 


sary. 


Of course, most governments of industrialized na- 
tions utilize a combination of the above policy and 
program approaches. Often, the difference between 
them may be a matter of emphasis -- West 
Germany’s training culture versus France’s system 
of compensation, for example. As is suggested at 
the outset, most of these nations are in the process 
of scrutinizing measures that have been in place in 
recent years and formulating fresh policy responses 
in view of the intractability of the older worker/long- 
term unemployed phenomenon. 
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APPENDIX 1 - Statistical Tables 


Table 1 


Self-Employment in Canada, 1986 by 
Age, Gender, Region, and Education Level 


Total Paid Self- Percent Percent 
Employment Workers Employed Self- of Self- 
(000s) (000s) (000s) Employed Employed 
Both Sexes 11,634 9,979 1,556 13.4 100.0 
15-24 2,417 2,259 135 5.6 8.7 
25-34 3,374 3,015 340 10.1 21.9 
35-44 2,795 2,346 427 15.3 27.4 
45-54 1,795 1,439 337 18.8 21.7 
55-64 1,078 831 235 21.8 15.1 
65+ 175 89 82 46.9 5.3 
Males 6,657 5,495 1,141 REL 73.3 
15-24 1,258 1,176 66 5.2 4.2 
25-34 1,888 1,644 242 12.8 15.6 
35-44 1,596 1,279 317 19.9 20.4 
45-54 1,084 823 260 24.0 16.7 
55-64 707 520 187 26.4 12.0 
65+ 124 54 69 55.6 4.4 
Females 4,977 4,484 415 8.3 26.7 
15-24 1,159 1,083 69 6.0 4.4 
25-34 1,486 1,371 98 6.6 6.3 
35-44 1,199 1,067 110 9.2 7.1 
45-54 711 616 77 10.8 4.9 
55-64 371 311 48 12.9 Sal 
65+ Si 35 13 25.5 0.8 
By Region 
Atlantic 844 727 113 13.4 3 
Quebec 2,866 2,494 342 11.9 22.0 
Ontario 4,555 4,010 521 11.4 33.5 
Prairies 2,096 1,687 369 17.6 23.7 
B.C. 1,274 1,060 211 16.6 13.6 
Education Level 
Ages 25-44 6,169 5,362 767 12.4 49.3 
0-8 yrs 407 339 64 15.7 4.1 
9-13 yrs 2,919 2,533 361 12.4 PI9) 
Diploma/Certificate 1,718 1,515 195 11.4 12.5 
University 1,124 975 148 132 9.5 
Ages 45-64 2,873 2,270 SyP? 19.9 36.8 
0-8 yrs 697 526 159 22.8 10.2 
9-13 yrs 1,306 1,045 246 18.8 15.8 
Diploma/Certificate 487 396 87 17.9 5.6 
University 384 303 80 20.8 5.1 


Source: Statistics Canada, 71-536 
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Table 2 


Educational Attainment of the Working-Age Populiation 
With Detail for Older Canadians, 1975, 1981, and 1987 
Educational Attainment (% of Working-Age Pop.) 


Total Some Diploma 
Population 0-8 9-13 Post- or University 
000s) Years Years Secondary Certif. Degree 

Both Sexes 

1975 16,323 26.8 46.1 8.7 11.6 6.9 

1981 18,375 22.4 Ry ey 7.9 10.0 8.5 

1987 19,825 17.8 49.6 9.2 12.4 11.0 
Males 

1975 8,026 27.3 43.8 9.8 10.3 8.9 

1981 8,999 23.0 49.3 8.3 9.0 10.5 

1987 9,688 18.0 48.5 9.4 11.4 12.7 
Females 

1975 8,297 26.3 48.2 en 12.8 4.9 

1981 9,376 21.9 $3.1 75 11.1 6.5 

1987 10,137 17.5 50.6 9.0 13.5 9.4 
Ages 45-54 

1975 2,420 36.4 39.7 6.3 11.3 6.3 

1981 2,461 32.5 45.8 4.8 8.7 8.1 

1987 2,565 24.0 47.0 5.4 11.8 11.9 
Males 

1975 1,193 Mice 36.0 7.0 10.5 8.9 

1981 1,232 34.9 41.7 5.0 IES; 10.9 

1987 1,279 25.1 43.9 5.6 10.4 IS 2 
Females 

1975 1,227 35.2 43.3 5.5 12.1 3.8 

1981 1,229 30.2 49.9 4.7 9.8 5.3 

1987 1,287 22.9 $0.1 5.3 13.1 8.5 
Ages 55-64 

1975 1,854 44.8 35.4 5.3 9.2 5.3 

1981 2,132) 40.2 42.4 43 73 6.0 

1987 2,325 34.6 44.4 4.6 8.4 8.0 
Males 

1975 896 46.0 33.0 5.7 8.3 7.0 

1981 1,016 41.8 38.7 4.3 6.6 8.6 

1987 1,124 36.4 40.8 4.9 ee) 10.7 
Females 

1975 958 43.6 37.8 4.9 10.0 Sh) 

1981 1,116 38.6 45.7 4.1 7.9 3.6 

1987 1,201 33.0 47.8 4.3 9.5 5.5 


Source: Statistics Canada, Special Run R88015. 
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APPENDIX 2 - A National Survey of 
Employment Opportunities for Canada 


Po the most important gap in Canadian 
labour statistics is the lack of information on 
job vacancies. This deficiency in our statistical 
system has important implications for labour market 
policy. Without reliable information on skill 
shortages by occupation, it is difficult to know how 
to reduce labour market mismatch. For example, it 
is hard to ascertain which types of training and 
retraining courses are most likely to result in re- 
employment for the unemployed. The objective of 
this brief paper is to discuss the feasibility of a 
survey of employment opportunities for Canada, 
with particular attention to methodological 
problems associated with such an undertaking. 


Labour market developments in the late eighties 
have greatly increased the importance of job vacan- 
cy information. Falling unemployment rates 
through 1988, slower labour force growth, and 
strong output growth have intensified labour 
market shortages, particularly in low unemployment 
Ontario. These labour shortages can be expected to 
continue into the nineties, unless a major recession 
occurs. 


Given these trends, economists and policy analysts 
as well as the general public are asking the following 
questions: 


-how many of the unemployed are without work 
because of a basic lack of jobs and how many 
because of labour market mismatch? 


-has the incidence of labour market mismatch in- 
creased in the eighties, and if so why? 


-what occupations, industries, regions, and 
metropolitan centres are experiencing the greatest 
shortage of workers? 


-has the skill level of job vacancies risen or fallen 
in the eighties? 


One way to answer these crucial questions would 
be through a comprehensive national job vacancy or 
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employment opportunities survey.! The key ques- 
tion is whether such a survey would produce reliable 
results and be cost effective. 


Problems Associated with an 
Employment Opportunities 
Survey 


There is no question that the undertaking of an 
employment opportunities survey is an ambitious 
undertaking. Indeed, no major industrial country 
currently has a comprehensive establishment-based 
survey of job vacancies. The Bureau of Labor 
Statistics in the United States in the early eighties 
investigated the feasibility of a job vacancy survey 
and decided not to proceed. Three methodological 
problems encountered in conducting a job vacancy 
or employment opportunities survey are the iden- 
tification of the appropriate level for the reporting 
of job vacancy information within the firm; the 
definition of a job vacancy; and the overestimation 
of job vacancies due to an aggregation problem. 
These three issues are examined below. 


The Identification of the 
Appropriate Level of 
Reporting of Job Vacancy 
Information 


One problem commonly associated with estab- 
lishment-based job vacancy surveys is the iden- 
tification of the individuals within an establishment 
or firm who have knowledge of job vacancies. Es- 
tablishment-based surveys on wages and employ- 
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ment are completed by individuals responsible for 
payroll, but these individuals would not normally 
have knowledge of job vacancies. In some firms, 
information on job vacancies is automatically given 
to personnel departments when this department has 
responsibility for hiring. In others firms, informa- 
tion on job vacancies is not centralized when hiring 
is done by individual departments. In the former 
case one individual could report all vacancies, while 
in the latter case, all individuals responsible for 
hiring would have to report openings. 


There is no doubt this situation complicates the 
undertaking of a survey of employment oppor- 
tunities, but there is no reason it would make the 
survey infeasible. Indeed, the experience of the 
seventies shows that job vacancy survey can be 
conducted, particularly when Statistics Canada offi- 
cials conduct a profile of the businesses to be in- 
cluded in the survey to determine the most 
appropriate individual or individuals to complete the 
survey. 


Definition of Job Vacancies 


The definition of what constitutes a job vacancy 
poses conceptual problems. For example, certain 
firms may create an opening when they identify an 
extremely well qualified candidate, but would not 
consider themselves as having any vacancies for the 
vast majority of applicants. In this situation would 
the firm respond that it had no job vacancies? 
Another issue is whether only permanent, full time 
positions should be considered vacancies or should 
any opening whether temporary, seasonal, part- 
time, etc. be considered vacancies. One way to 
resolve this issue would be for employers to identify 
the characteristics of the vacancies. A third related 
issue is whether vacancies which are to be filled 
internally should be classified as vacancies. These 
positions are not of direct relevance to the un- 
employed, but eventually internal promotions or 
transfers arising from these positions create vacan- 
cies which have to be filled from the outside. 


It should be noted that there are also conceptual 
problems with the definition of the labour force (e.g. 
are discouraged workers part of the labour force?), 
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yet these difficulties have not prevented statisticians 
from estimating the labour force. Likewise, concep- 
tual problems in defining job vacancies should not 
prevent attempts at estimating job vacancies. 


The Aggregation Problem 


Vacancies arise from employer expectation that 
the demand for their output exceeds what they are 
able to supply. Only with additional employees can 
supply be increased to meet demand. An 
employer’s belief that he or she can sell more output, 
and hence needs more workers, is based on the 
assumption that all other firms serving the market 
will not change their output levels. If all firms 
believe there is unsatisfied demand for their product 
and act to increase output, much of the additional 
output will not be sold at going prices. This has 
implications for the number of job vacancies 
reported and may lead to over-estimation of the true 
number of vacancies. 


Let us take an example. Assume that there is 
strong demand for auto repair services in a small 
city. All ten garages believes they could easily 
employ one more mechanic and report this informa- 
tion on the job vacancy survey. Ifa garage did hire 
an additional mechanic and no other garage did 
likewise, there would be sufficient work for the new 
employee. However, if all ten garages hired one 
additional mechanic, there would be insufficient 
demand to support all ten mechanics. The ten job 
openings reported for mechanics thus represent an 
over-estimation of the true number of job 
openings. 


While this aggregation problem may appear 
serious, there are statistical techniques which can 
lesson the magnitude of the problem. Statistics 
Canada officials have in fact indicated the problem 
can be handled in a relatively easy manner. One 
factor which reduces, at least to a minor degree, this 
aggregation problem is that the additional income 
created by hiring mechanics creates more demand 
for auto repair services, thus offsetting somewhat 
the over-estimation arising from the aggregation 
bias. 
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Implementation of a Survey 
of Employment 
Opportunities 


Probably the most cost effective means of im- 
plementing a survey of employment opportunities 
would be to make use of the infrastructure build up 
for Statistics Canada’s Survey of Employment, 
Payrolls and House (SEPH). This monthly estab- 
lishment-based survey covers almost all sectors of 
the economy and provides detailed information on 
employment, wages, and average hours. A Survey 
of Employment Opportunities (SEO) could possibly 
be integrated into SEPH, or conducted as a supple- 
ment to SEPH, or alternatively use SEPH’s sample 
design and contacts. As the reporting units for SEO 
would probably be different than that of SEPH, this 
third option may be the most realistic. 


The frequency of the SEO would not necessarily 
have to be monthly, especially if the costs are high. 
Quarterly or even annual data would still be useful. 
However, less frequent surveys would make the 
most recent data more dated and hence less reliable 
as job vacancies may change quickly. Timeliness of 
data release after completion of the survey is also 
important. SEPH data are currently issued with a 
two month lag so are very timely. It would be hoped 
that data from the SEO could be equally timely. 


Another issue is whether the survey would attempt 
to enumerate only current job vacancies (or at least 
those unfilled after a certain period of time) or would 
also try to capture expected job vacancies at one 
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point or more than one point in the future. Probably 
the best course of action would be for the survey of 
job opportunities to go beyond the job vacancy 
survey of the seventies and seek information on 
future openings as well as current ones. 


The purpose of the survey could also be broadened 
beyond that of providing information on job oppor- 
tunities. It could also furnish data on occupational 
structure, turnover (hirings and separations), and 
rates of pay and benefits, although it would first have 
to be determined that this information is not current- 
ly available elsewhere. 


Summary and Conclusion 


The data priorities of statistical agencies should 
reflect the policy priorities of society at large. In the 
nineties labour market issues such as skill shortages 
and retraining are likely to become even more 
prominent. Yet our lack of reliable information on 
the occupational and regional distribution of 
employment opportunities threatens to greatly im- 
pede our ability to deal with these issues. Better 
information is thus essential. 


The most effective vehicle to gather this informa- 
tion is an establishment-based survey of employ- 
ment opportunities. Such a survey would no doubt 
be costly and would encounter methodological 
problems. Many experts argue that the 
methodological problems associated with a survey 
of employment opportunities can either be over- 
come or would not be serious enough to jeopardize 
the reliability of the results. 
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Footnote 


! There are a variety of indicators of employment opportunities in Canada - Statistics Canada’s Help Wanted Index, the Job Vacancy 
Rate produced by the CLMPC, CEIC administrative data on CEC job vacancies and National Job Bank listings, and private employment 
agency (Temporary Manpower Services and Technical Services Council) job vacancy estimates. Unfortunately, none of these sources 
provides comprehensive information on the number of job vacancies by region and by occupation, which is what is needed for labour 
market program development. From 1971 to 1978 Statistics Canada did conduct a national job vacancy survey. While the exact reasons 
for cancelling the survey in 1978 are unclear, two factors cited were political pressure on Statistics Canada at the time to cut back on low 
priority surveys and dissatisfaction with the quality of the data due to methodological problems with the survey. 
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REPORT OF THE TASK 


FORCE 


FOREWORD 


T his past summer we were invited to become 
members of the Task Force on Programs for 
Older Workers. This Task Force was one of seven 
Task Forces set up by the Canadian Labour 
Market and Productivity Centre as part of the 
Department of Employment and Immigration’s 
consultation exercise on the Labour Market 
Development Strategy. 


The mandate of the Task Force was to examine 
the problems older workers experience in finding 
re-employment after job losses and to put forward 
recommendations to assist older workers. 


The Task Force report contains 13 recommenda- 
tions which the Task Force believes when imple- 
mented would improve the labour market status of 
older workers. 


In carrying out this mandate we discussed a wide 
selection of issues, ranging from broad principles 
for approaches to the older worker issue to details 
on the operation of specific programs for older 
workers, 


The essence of the final report can be sum- 
marized as follows. Because of certain labour 
market characteristics such as above average dura- 
tion of unemployment and low levels of education- 
al attainment, older workers encounter special 
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barriers to re-employment and training and hence 
have unique labour market needs. These needs 
are not adequately met by current labour market 
programs. Older workers should have better ac- 
cess to basic skills upgrading, improved counsell- 
ing and support services specifically designed for 
older workers, and better labour market informa- 
tion of employment opportunities for older 
workers. 


As members of the Task Force we do not 
pretend to have all the answers to the complex 
issue of older workers. However, we believe our 
recommendations will go some way in reducing 
the adjustment problem faced by older workers 
who lose their jobs and will also reduce the pos- 
sibility of future older worker dislocation. 


Bob Colosimo 
Joanne DeLaurentiis 
Gaston Lafleur 

Tim McCarthy 

Tom Norton 
Marcel-Guy Pepin 
Nancy Riche 
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INTRODUCTION TO THE 
RECOMMENDATIONS 


gk he Task Force on Programs for Older 
Workers, at its five meetings, discussed a 
wide range of issues related to older workers. 
Emerging from the discussions were a set of 
themes that provide the structure for the recom- 
mendations in this report. It should be noted that 
several of these themes were also identified by 
other Task Forces. 


The eight themes are: 


1)the lack of harmonization of labour market 
policy across thirteen jurisdictions in Canada; 


2)the inadequacy of current job information for 
labour market policy development and implemen- 
tation; 

3)the insufficient role currently played by coun- 
selling and support services in fostering older 
worker labour market adjustment; 


4)the inaccessibility of labour market programs 
to older workers; 


5)the lack of basic skills training for older 
workers; 


6)the large regional disparities in employment 
opportunities for older workers; 


7)the lack of flexibility of work arrangements 
for older workers; and 


8)the inadequacy of the income maintenance sys- 
tem for displaced older workers. 


The Task Force’s Approach 
to Recommendations 


The older worker issue is a very broad one. In 
order to keep the issue manageable, the Task 
Force has decided to concentrate largely on the 
role of government in promoting training and 
retraining programs and policies for older 
workers. The Task Force recognizes the great im- 
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portance of the employer role in creating a train- 
ing culture and providing continuing education 
and skill development programs for older workers 
and has put forward recommendations in this area. 
However, as these issues are being considered by 
the Task Force on Human Resource Planning, we 
believe our mandate is better fulfilled by focusing 
on government programs and policies to assist 
older workers, as opposed to the broad range of is- 
sues that affect older workers. 


The Task Force has also restricted its recommen- 
dations to the older worker population, that is 
those 45 and over. The Task Force believes that 
older workers have a sufficient number of age- 
specific special needs and problems to merit treat- 
ment as a separate group. Recommendations 
designed to improve the adjustment ability of 
younger workers are also certainly important so 
that we do not have an "older worker problem" in 
the future. However, the Task Force believes that 
its mandate is better fulfilled by directing its 
recommendations to meeting the needs of current 
older workers who are experiencing labour market 
difficulties. 


Implicit in the Task Force recommendations is 
the belief that the retraining resources allocated 
for older workers are most effective for the 
"younger older" workers, i.e. those between the 
ages of 45 and 55 or possibly 60. On the other 
hand, resources for income support should be 
reserved for the "older" older worker, i.e. 55, or 
possibly over 60. Of course, older workers above 
55 should still be eligible for retraining programs 
if they so desire. The majority of Task Force 
recommendations are centered around the issue of 
re-integrating displaced older workers into the 
labour force through retraining programs. 


The Task Force takes the view that the only ap- 
propriate use of monies raised by employer and 
employee unemployment insurance premiums is 
income support, including income support related 
to training. In particular, purchase of training 
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courses should be funded out of general revenue, 
and not out of the UI account. 


Lack of Harmonization of 
Canadian Labour Market 
Policy 


Task Force members have expressed concern at 
the lack of harmonization of Canadian labour 
market policy and programs, a situation some- 
times referred to as the "balkanization” of labour 
market policy. It is, of course, true that jurisdic- 
tion over labour market policy is shared by both 
the federal and provincial governments and that 
Canada’s vast geography inevitably leads to 
regional differences which require distinct 
policies and programs. Nevertheless, it is un- 
desirable that Canadians experience labour market 
difficulties as a result of federal-provincial juris- 
dictional disputes, lack of cooperation in data 
gathering, inadequate or non-existent national 
standards, barriers to inter-provincial labour 
mobility, and program duplication. The long ges- 
tation period for the Program for Older Worker 
Adjustment (POWA), delayed by protracted 
federal-provincial negotiations, provides a case in 
point. There are many more. 


A certain amount of dialogue between federal 
and provincial/territorial officials responsible for 
labour market policy currently takes place. For 
example, there is an annual federal-provincial/ter- 
ritorial meeting of Ministers with labour market 
responsibilities, as well as ad hoc meetings of 
Deputy Ministers and working groups. However, 
these informal gatherings have not been as effec- 
tive as they should be in improving the coordina- 
tion of labour market policy across the two levels 
of government. In order to improve the har- 
monization of current labour market policy in 
Canada, the Task Force recommends: 


Recommendation 1: 


That more formal and permanent structures 
be created to improve coordination between 
federal and provincial/territorial departments 
responsible for labour market programs. 
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One proposal might be the establishment of a 
federal-provincial Council of Ministers respon- 
sible for labour market programs to better coor- 
dinate current policies. This Council should 
involve all departments with responsibility for 
labour market programs and should be supported 
by a federal-provincial secretariat. A model could 
be the Council of Ministers of Education, which 
has helped improve communication among provin- 
cial Ministers of Education. 


The division or fragmentation of labour market 
responsibility within each level of government has 
also been noted by Task Force members. At the 
federal level at least five departments are involved 
in labour market policy. The key department is 
the Department of Employment and Immigration, 
but other departments play significant roles. 
Labour Canada is involved with income main- 
tenance for displaced older workers through 
POWA, Secretary of State with literacy issues, the 
Department of Health and Welfare with labour 
market programs for social assistance recipients, 
and the Department of Industry, Science and Tech- 
nology with delivery of labour market adjustment 
benefits to certain groups of workers (e.g. Hawker- 
Siddley workers in Trenton, Nova Scotia). Need- 
less to say, this institutional fragmentation of 
labour market policy can create confusion in the 
mind of the public and result in duplication of ef- 
fort between departments. On the other hand, cer- 
tain aspects of labour market policy may fall 
through the cracks when no one department takes 
responsibility. Consequently, the overall effec- 
tiveness of labour market policy may be reduced. 


The Importance of Labour 
Market Information 


A key element in the development of effective 
policies and programs for older workers is the 
availability of adequate information on employ- 
ment opportunities for these workers. Without 
knowledge of where employment opportunities 
are located, on both a regional and occupational 
basis, it is very difficult to determine which train- 
ing and retraining programs are most needed. 
Such information also makes employment coun- 
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selling much more effective. Unfortunately, 
Canada’s system of job information has two 
serious weaknesses which impede the develop- 
ment of appropriate policies and programs for 
older workers. 


The first defect is the lack of reliable informa- 
tion with respect to the number of job vacancies. 
The absence of a job survey means there are no 
hard data on the actual number of job vacancies 
by region or by occupation. Consequently, it is 
unclear in which occupations the greatest skill 
shortages are to be found. At one time Statistics 
Canada conducted a national job vacancy survey 
which provided vacancy information by region, in- 
dustry, and occupation. This survey was can- 
celled in 1978. 


A second major weakness in our national job in- 
formation system is the fact that only a small 
proportion of job openings (estimated at around 
one fifth) are listed with Canada Employment 
Centres (CECs). Employers appear to use CECs 
primarily to fill low level positions and use other 
recruitment methods (private employment agen- 
cies, newspaper advertising, etc.) to staff middle 
and high level positions. As a result, CECs, 
which are responsible for key elements in the job 
information system such as the National Job Bank 
and listing of local vacancies, only deal with the 
lower end of the labour market and cannot pro- 
vide comprehensive information on employment 
opportunities. 


There have been some attempts to identify the 
full breadth of employment opportunities at the 
local level. In Ontario, for example, the Com- 
munity Industrial Training Committees (CITCs) 
have gathered very useful information on skill 
shortages. However, this information has been 
gathered in an unsystematic manner and for only 
certain regions of Ontario. 


Given the obvious importance of information on 
employment opportunities and current inade- 
quacies in this area, the Task Force recommends: 
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Recommendation 2: 


A national survey of employment oppor- 
tunities be instituted in order to obtain reliable 
estimates of current and expected future 
employment opportunities by region and by oc- 
cupation. 


The federal government should allocate ade- 
quate funds to Statistics Canada to conduct such a 
survey. Consideration should also be given to in- 
cluding information on job hirings and separations 
in the survey. Statistics Canada should make max- 
imum use of local sources of labour market infor- 
mation, such as the CITCs in the development and 
implementation of the survey. The Task Force 
recognizes, of course, that such an undertaking 
would be costly and has certain methodological 
problems associated with it. Nevertheless, it 
strongly believes that this information is crucial to 
the development of effective labour market policy 
in the nineties and that a national employment op- 
portunities survey should therefore receive very 
high priority in terms of Canada’s statistical re- 
quirements. It also feels that the methodological 
difficulties can either be overcome or are not so 
serious that they would put into question the 
reliability of the results. 


Another recommendation that was extensively 
debated by Task Force members was the registra- 
tion of job vacancies by employers at CECs. Task 
Force members representing labour wanted 
employers to be required to register all vacancies 
with CECs in order to have a full inventory of job 
vacancies and to increase the overall usefulness of 
the public employment agency. Task Force mem- 
bers representing business thought such a policy 
would impose an unacceptable burden on business 
since many businesses do not use CECs to fill 
vacancies. Business Task Force members, how- 
ever, were not opposed to encouraging employers 
to register vacancies at CECs. It was also noted 
that an employment opportunities survey would 
make compulsory CEC listings unnecessary as a 
source of job vacancy information. No agreement 
was reached on this issue. 
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Key Role of Counselling and 
Support Services 


One of the major barriers preventing equal ac- 
cess of all groups - and in particular older workers 
- to labour market programs is inadequate coun- 
selling and support services. Without knowledge 
of the options available, and the support services 
which can be used to access these options, many 
individuals in need of assistance are not helped. 
For many workers appropriate counselling in the 
form of a "needs assessment" is the key to unlock 
future employment opportunities. Such counsell- 
ing can provide those in need of training or other 
types of assistance with useful information on 
programs tailored to specific needs. Studies have 
found that counselling raises the self-esteem of 
displaced older workers as well as the probability 
of their finding a job. 


The major responsibility for employment coun- 
selling of older workers lies with the Canadian 
Employment Centres. There is concern that the 
CECs are not fulfilling this responsibility of 
providing sufficient and effective counselling ser- 
vices. Consequently the Task Force believes the 
Department of Employment and Immigration 
should strengthen the counselling function of 
CECs, either by improving existing counselling 
services or allocating additional resources to coun- 
selling services. The Task Force also recognizes 
the important role that community groups do play 
for older workers in need of support services. An 
attempt should be made to involve these groups so 
as to draw on all the expertise available in dif- 
ficult adjustment situations. 


The Task Force believes that the barriers facing 
older workers should receive more time and atten- 
tion from CEC employment officers. Intensified 
counselling and education to supply older workers 
with job-seeking skills and channel them into 
relevant training would therefore be of value. 
This requires that counsellors dealing with older 
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workers be sensitive to the unique labour force 
characteristics of this group. In addition, CECs 
should make the older worker population more 
aware of its various services, such as counselling. 


The Task Force recognizes that a more intensive 
counselling and placement effort is very costly. 
However, the OECD has found a direct correla- 
tion between resource allocation and success in 
matching disadvantaged groups with jobs. 
Sweden has the highest ratio of counselling staff 
per 10,000 labour force members and also the 
lowest unemployment rate for older workers. 
Canada, on the other hand, has a very low rate of 
counselling staff per 10,000 labour force mem- 
bers. Targeting more resources to counselling for 
older workers would therefore make a good deal 
of sense in terms of greater labour market efficien- 


cy. 


The OECD has also noted that support services 
are most effective when the career counselling 
and job placement functions are well integrated. 
In some countries these functions are done by two 
counsellors; in others such as Canada one counsel- 
lor has responsibility for both. Integration of the 
two functions makes it easier to assure consisten- 
cy between the kinds of jobs displaced older 
workers will seek once they have retrained and 
the actual employment opportunities provided by 
employers. 


One important outcome of a more pro-active ap- 
proach to counselling is the collection of valuable 
data about older workers and identification of the 
reasons why they underutilize public employment 
agencies. Enhanced counselling would also give 
employment officers a far better understanding of 
the unique labour force characteristics of older 
workers and assist in their design or re-design of 
programs to suit this group. 


Counselling at the time of notice of job loss has 
proven to be extremely cost effective. Counsell- 
ing is the best way to identify those most likely to 
benefit from training as well as those most likely 
to experience long term unemployment. Early 
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identification allows these individuals to be en- 
rolled in retraining programs quickly. This 
prevents the deterioration in skills and morale 
caused by the long spell of unemployment (six 
months) currently required to quality for certain 
CJS training programs. Work place-based coun- 
selling as provided through the Industrial Adjust- 
ment Services (I.A.S.) has proven particularly 
effective. 


Counselling is an essential part of the adjustment 
process and should begin as soon as possible. The 
Department of Employment and Immigration 
should focus the role of the Canada Employment 
Centres and the Industrial Adjustment Service 
committees in providing intensive counselling at 
the first sign of job loss in order to distinguish 
those most at risk of long-term unemployment 
from those with quick placement potential. 


Following from the above discussion, the Task 
Force therefore recommends that the government: 


Recommendation 3: 


Make counselling a major priority of Canada 
Employment Centre (CECs). 


Recommendation 4: 


Have Canada Employment Centres develop 
specialized counselling services for older 
workers. 


These two recommendations would involve 
training CEC counsellors to ensure that they are 
sensitive to the specific needs of older workers 
and well informed as to the various training and 
re-employment options available to older workers. 
These counsellors would be able to provide needs 
assessment to older workers and serve as guides 
to the complex network of programs which pro- 
vide training and support services for older 
workers. In the words of one Task Force member, 
"the current maze of programs resembles a net- 
work of roads for which no one has a map." 


Recommendation 5: 


Have Canada Employment Centres focus on 
much greater counselling for older workers 
about to be laid off in order to identify those 
workers with re-employment problems. 
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Such counselling compensates for the poorer job 
search skills of older workers. This counselling 
effort should be closely integrated with better in- 
formation on employment opportunities which 
will arise from recommendation 2. Counsellors 
would make displaced workers aware of their re- 
employment options and encourage them to under- 
take training or in certain cases to take a 
retirement option. This recommendation would 
require additional resources for the allocation of 
counsellors to CECs and monies for counselling 
courses for CEC employees, but not necessarily 
additional dollars for those to be trained. 


Inaccessibility of Labour 
Market Programs 


Many Task Force members are concerned that 
certain groups in Canadian society do not appear 
to be gaining equitable access to labour market 
programs. For example, women are still greatly 
under-represented in apprenticeship programs, 
while older workers are under-represented in CJS 
programs. Much of this unequal representation 
arises from barriers to the under-represented 
groups participating in labour market programs. 


Barriers affecting older workers include the in- 
adequacy of income support as older workers are 
likely to be more security conscious than younger 
workers; low literacy levels which do not con- 
stitute a sufficient base for skills training; the inac- 
cessibility of CJS programs to older Canadians 
living outside urban centres; and bias, either con- 
scious or unconscious, against older workers be- 
cause of negative stereotyping. It is important 
that these barriers be reduced as quickly as pos- 
sible. 


The Department of Employment and Immigra- 
tion is aware that older workers encounter greater 
labour market barriers than many other workers 
and is attempting to improve the accessibility of 
labour market programs to this group. 


Most CJS programs require a six month waiting 
period before an individual can enrol in a training 
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program. One exception is the Continuing 
Employment Option under Skills Investment 
which is only open to those who have been un- 
employed less than four months. This option as- 
sists employers who are expanding operations in 
hiring and training workers who have been laid 
off by providing reimbursement of participant 
wages. Less than two million dollars is currently 
allocated to this option and the take-up rate is low. 
The Department of Employment and Immigration 
has proposed that under the Labour Market 
Development Strategy the Continuing Employ- 
ment Option should be expanded. As the Task 
Force supports the concept of providing training 
to displaced workers without a six month waiting 
period, it recommends that: 


Recommendation 6: 


Additional support be provided for the Con- 
tinuing Employment Option to new or expand- 
ing employers to train and employ older 
workers recently laid off by other firms. It is 
important that the training component of the 
program be fully maintained and that the pro- 


gram not become a wage subsidy for employers. 


The six month unemployment period required 
before enrolment is permitted in most CJS train- 
ing programs greatly reduces the short-term acces- 
sibility of labour market programs for older 
workers. Since effective counselling can identify 
which older workers are likely to be unemployed 
six months after layoff, the Task Force concluded 
that this six month waiting period served little pur- 
pose. Consequently, the Task Force recommends 
that: 


Recommendation 7: 


Displaced older workers not be subject to any 
waiting period for eligibility for CJS retraining 
programs. 


The CJS has designated certain groups who ex- 
perience serious market problems as target 
groups. There are currently four target groups - 
women, natives, the disabled, and visible 
minorities. Older workers also have specific char- 
acteristics which make their labour market adjust- 
ment more difficult than that of younger workers. 
Consequently, the Task Force concluded that the 


50 


accessibility of older workers to labour market 
programs would further improve if they were a tar- 
get group. Asa concrete manifestation of the 
greater priority that should be given to displaced 
older workers given the severity of their labour 
market problems and their poor access to labour 
market programs, the Task Force recommends 
that: 


Recommendation 8: 


Displaced older workers be designated a tar- 
get group for labour market programming. 


A problem closely linked with the accessibility 
of training programs for older workers is the inap- 
propriateness of the design and structure of certain 
training programs for older workers. For ex- 
ample, the techniques used in training programs 
also frequently fail to take account of the special 
needs of older workers. Existing programs often 
rely on "tell’em and test’em" methods that are bet- 
ter suited to younger workers. These emphasize 
verbal, classroom-like instruction and testing pro- 
cedures which place a premium on memorization. 
Older workers, however, respond much more ef- 
fectively to less-conventional methods that rely on 
self-paced, non-verbal instruction where trainees 
discover for themselves how things work. The 
Task Force believes that training programs for 
older workers should be developed in relation to 
the particular needs of this group. 


The Importance of Basic 
Skills Training 


A recurrent theme at Task Force meetings has 
been that a large number of Canadians do not 
have the basic skills of literacy and numeracy re- 
quired to function effectively in a work environ- 
ment where skill demands are constantly 
increasing. Without these basic skills, the addi- 
tional training required for the implementation of 
new technologies is impossible. Many Task 
Force members have stressed that a major upgrad- 
ing of the basic skills level of the workforce is a 
first necessary step in the development of a nation- 
al training culture. 
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Older workers who can be identified in the "at 
risk" category generally have low levels of formal 
education - a serious barrier to employment in cer- 
tain cases. The incidence of illiteracy is also 
much higher among older workers. They are 
therefore often less attractive to employers than 
younger, better-educated workers. 


Policies which improve the overall literacy and 
basic skills of older workers are obviously needed 
to reduce the difficulties older workers face in 
finding employment. The problem appears to 
result from a variety of factors - insufficient fund- 
ing for certain types of literacy programs which 
have been successful; a lack of take-up of literacy 
programs by individuals because of inadequate in- 
formation or an unwillingness to admit illiteracy; 
and limited opportunities for employed older 
workers to upgrade their basic skills. For ex- 
ample, a recent Labour Canada study found that 
only six per cent of major collective agreements 
contain provision for general education leave for 
basic skills upgrading. 


Consequently, the government should: 
Recommendation 9: 


Encourage firms and unions to establish 
workplace literacy programs. Public educa- 
tional institutions should play a leading role in 
developing and implementing these programs; 


Recommendation 10 


Increase the number of illiterate older 
workers taking high school equivalent courses 
under Section 26 of the UI Act through in- 
creases in both the funding and promotion of 
such programs. This would enhance the ability 
of poorly educated older workers to qualify for 
further training requiring a certain level of 
literacy and numeracy skills. 


Regional Disparities in 
Employment Opportunities 
Older workers who have spent their lives in a 

particular city or region are often unwilling to 


relocate to look for work elsewhere in the 
country. In part, this represents an understandable 
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desire to remain near family and friends. Older 
workers in declining industries located in smaller 
communities, however, often face particular dif- 
ficulties since a plant closure or cut-back by the 
major employer can have a major impact on the 
value of housing - and thus on their ability to ob- 
tain housing in anew community. Moreover, 
those who do move to new locations in search of 
employment often find that employers there prefer 
to hire local workers. 


While older workers are generally less likely to 
move than younger workers, some older displaced 
workers, particularly those in the 45-54 age group, 
may be willing to relocate. The government cur- 
rently encourages mobility by allowing in- 
dividuals to deduct moving expenses for income 
tax purposes. The Mobility Program of the 
Canadian Jobs Strategy also provides eight mil- 
lion dollars per year to offset the cost of moving 
for certain workers. However, given the 
geographical mismatch between the location of 
the unemployed and the available employment op- 
portunities in Canada, a case can be made that this 
level of assistance is inadequate. Consequently, 
the Task Force recommends that: 


Recommendation 11 


The government provide improved financial 
assistance for older workers to relocate. Such 
assistance should not be funded from UI 
premiums, 


Flexible Work Arrangements 


Lack of flexibility in work arrangements may 
also constitute a barrier to the employment of 
older workers. Research indicates, for example, 
that older workers and retirees are particularly in- 
terested in part-time and phased retirement work 
options, as well as flexible work schedules, volun- 
tary job-sharing, and compressed work weeks. 
Existing benefit structures and pension policies, 
however, may not accommodate these options 
without considerable financial loss to the older 
worker. Lack of sensitivity to the special needs of 
older workers in the areas of job design and 
redesign can also effectively limit their employ- 
ment opportunities. Many jobs from which older 
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workers are often excluded, for example, could be 
made more accessible through relatively simple 
changes in the way they are performed. 


The Task Force encourages the adoption of 
flexible work arrangements by employers in order 
to facilitate the employment of older workers. 
Where existing benefit structures and pension 
policies do not accommodate such options 
without financial loss to the worker it is hoped 
that arrangements can be made so the worker is 
not penalized. 


The issue of more flexible work arrangements is 
perhaps most critical to older workers aged 55 and 
over. Research shows that in many cases these in- 
dividuals prefer to remain at least partially 
employed as opposed to retiring outright. As 
older workers represent a major resource to their 
employers because of their experience and skills it 
is in the interests of society that they stay in the 
workforce as long as they desire to do so. In view 
of prospective labour shortages this desire should 
be accommodated to every extent possible. 


In order to encourage greater flexibility in work 
arrangements to facilitate the employment of 
older workers, the Task Force recommends that 
the government: 


Recommendation 12 


Take a more active role in educating 
employers about the advantages of keeping 
older workers on the job and special needs of 
older workers and how these needs could be 
met through options such as phased retire- 
ment, part-time employment, flexible work 
schedules, voluntary job-sharing and com- 
pressed work weeks. 


Income Maintenance for 
Displaced Older Workers 


One labour market issue which is unique to 
older workers is the question of income main- 
tenance for displaced older workers. Indeed, rein- 
tegration into the labour force is not the only 
option for displaced older workers. Policies to 
support labour market withdrawal is another op- 


52 


tion for those 55 and over, and even more so for 
those over 60. The basic premise of this approach 
is that reintegration into the labour force is not a 
realistic alternative. Both a lack of alternative job 
opportunities in certain areas and unrealistic 
prospects for re-employment through job training 
or relocation lead to this conclusion. For workers 
near 65 it can be argued that employers have a 
major responsibility to provide bridging income 
support until the age of 65. 


Two changes to UI regulations in the mid- 
eighties have reduced the level of income support 
available to older workers. The treatment of 
severance payments in the determination of UI 
benefits was changed from that of a lump sum 
payment to income from employment. Conse- 
quently, workers lost eligibility for UI benefits 
during the period their severance payments 
provided income support equivalent to their 
wages. When this period was over, normal 
eligibility for UI benefits is restored and workers 
can receive UI benefits for up to 52 weeks. 


The second change involved the treatment of in- 
come from both employer and CPP/QPP pen- 
sions. Pension income is now treated as 
employment income and deducted dollar for dol- 
lar from UI benefits above the earnings allowance 
deduction level (25 per cent of the UI benefit 
level). This change effectively discourages many 
older workers from taking early retirement. 


Both these changes have reduced the adequacy 
of the current system of income maintenance for 
displaced older workers. Consequently, the Task 
Force recommends that the government improve 
income maintenance for displaced older workers 
by: 


Recommendation 13: 


Changing the current regulations governing 
the treatment of severance pay and pension in- 
come to their pre-1984 status in the determina- 
tion of eligibility for unemployment benefits. 


The Task Force discussed the adequacy of the 
Program for Older Worker Adjustment (POWA) 
in meeting the income replacement needs of dis- 
placed older workers. Labour members of the 
Task Force felt the program in its current form 
was inadequate and should be expanded. Busi- 


Report of the CLMPC Task Forces 


ness members, on the other hand, felt that such a 
recommendation was premature. They felt 
POWA should be evaluated as soon as feasible in 
order to ascertain if the program is adequately 
meeting the needs of older workers. Once such an 
evaluation was complete, it could then be decided 
if the program should be expanded. 


Labour members of the Task Force also sug- 
gested that the administration of POWA be trans- 
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ferred from Labour Canada to the Department of 
Employment and Immigration. The latter, they 
felt had more experience in program delivery and, 
through the CECs, could make the program more 
accessible to the public. Business members of the 
Task Force, however, saw no pressing need to 
transfer POWA from Labour Canada to the 
Department of Employment and Immigration. 
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PART II 
Unemployment 
Insurance Beneficiaries 
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BACKGROUND PAPER 


INTRODUCTION 


T* task of designing training programs for the 
unemployed is complicated by the wide 
variety of circumstances and needs of the un- 
employed in Canada. Each year, millions of 
Canadians experience spells of unemployment. 
Most will not need or want training programs to 
facilitate re-entry into employment. There are, 
however, identifiable groups of persons whose job 
prospects are not good, who are likely to exhaust UI 
benefits, and who find only unskilled seasonal jobs 
which only return them to the ranks of the un- 
employed. Directing training efforts toward people 
with characteristics associated with long spells of 
unemployment would generate substantial social 
returns to government training initiatives. 


At present only a small proportion of the long-term 
unemployed participate in training under the 
Canadian Job Strategy (CJS), and training interven- 
tion typically begins only after a very lengthy spell 
of unemployment. If groups likely to experience 
long spells of unemployment can be identified, in- 
tervention with training and assistance programs can 
begin earlier in the unemployment spell than under 
existing guidelines, thereby turning long weeks of 
fruitless job search into productive training ex- 
periences. 


Formation of an effective training policy for the 
unemployed follows a series of important steps. 


Report of the CLMPC Task Forces 


First, target groups must be identified. Given 
limited budgets, programs must focus on those who 
would benefit the most from public training dollars. 
The key is to identify the types of unemployment 
which can be alleviated through government as- 
sisted training. 

Second, the factors which generate labour market 
difficulties for certain groups must be understood. 
Though most individuals and firms find investments 
in education and training sufficiently rewarding, 
some unemployed individuals face constraints 
which make both job search and training extremely 
difficult. What barriers hinder employers and 
employees from investing adequately in training 
programs, before or after jobs are terminated? 


Third, the role of existing government programs in 
facilitating adjustment through training should be 
examined. Are CJS eligibility requirements ap- 
propriate for today’s labour market needs? Does the 
operation of the unemployment insurance program 
facilitate long-term solutions for the unemployed? 


Finally, program options must be designed to pro- 
vide help where needed while preserving or enhanc- 
ing the private initiative which drives the bulk of 
education and training. 


This paper attempts to address some of the issues 
raised by each of these four steps. 


Bz. 


WHO ARE THE UNEMPLOYED? 


| ie in the best of times, a vibrant economy 
will have some proportion of its labour force 
out of employment as demand for products change, 
old firms disappear, and new firms are born and 
mature. In a healthy economy, persons with mobile 
and adaptable skills will usually have little difficulty 
finding new employment. Persons with few or ob- 
solete skills could experience long spells of un- 
employment or find only unsatisfactory dead-end 
jobs. Thus a key step in the development of training 
programs for the unemployed is to identify those 
groups whose adjustment to economic change is 
impeded by a lack of marketable job skills. 


Before exploring the various facets of unemploy- 
ment in Canada, a brief word on the significance of 
unemployment rates may be useful. Unemploy- 
ment rates can be broken into two basic components, 
incidence and duration. Incidence refers to the num- 
ber of persons who experience a spell of unemploy- 
ment, while duration refers to the length of the 
jobless spell. A high rate of unemployment could 


be due to many persons experiencing relatively short 
spells, or comparatively few persons with very long 
spells of unemployment. 


The duration/incidence distinction becomes im- 
portant in trying to identify target groups for train- 
ing. Group unemployment rates alone cannot 
identify a target group since even a low rate of 
unemployment could mask extremely long spells of 
unemployment and extreme hardship for just a few 
people, people who might generate the greatest 
gains from training investments. Given the cost of 
training and limited budgets, one strategy would be 
to focus on those relatively small groups who ac- 
count for the largest share of unemployment. 


Another important distinction to bear in mind is the 
difference between the unemployed and UI 
beneficiaries. Most obviously, many of the un- 
employed, persons without work who are looking 
for jobs, are ineligible for UI benefits because they 
were self-employed, were out of the labour force, 
have exhausted benefits, or otherwise failed to meet 


Chart 1 
Unemployment Rates in 1988 
By Region and Gender 
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the minimum claim requirements. Perhaps more 
obscure is the fact that many UI beneficiaries are not 
actively seeking new employment but instead await 
recall to their former employer. A recent study 
estimates that 60 percent of the 2.5 million lay-offs 
in 1984 ended with the UI beneficiary returning to 
the former employer, and that up to 2/3 of the total 
time spent unemployed in Canada is due to tem- 


porary lay-offs. 


To summarize, the significance of both the dura- 
tion/incidence and the unemployed/UI beneficiary 
distinctions is that unemploymentrates alone cannot 
identify target groups whose long spells of un- 
employment make program intervention desirable. 
It is possible, however, to identify certain groups 
whose combination of duration and incidence is 
such that it is appropriate to concentrate program 
resources and attention on them. 


The Data on Unemployment 
and Training 


This section attempts to distinguish those un- 
employed who make successful transitions to new 


employment or return to a former employer without 
intervention from those who flounder in the labour 
market due to some remediable barrier to employ- 
ment. Several key characteristics allow identifica- 
tion of target groups with a greater likelihood of 
experiencing long spells of unemployment. These 
characteristics could become eligibility guidelines 
for programs which emphasize early intervention 
and provision of training -- well before the current 
standard requirement of six months of unemploy- 
ment is reached. 


Unemployment Rates 


Chart 1 indicates that unemployment rates decline 
as one moves away from Canada’s coastal regions. 
(For additional detail see Table 1 in Appendix B.) 
Higher unemployment rates among females at the 
national level are consistently reflected in regional 
unemployment rates. 


Chart 2 clearly shows that unemployment rates 
decline steadily with age, until rising slightly among 
those aged 55-64. Unemployment rates for older 
workers are substantially below those for younger 
workers. This reflects the common employment 


Chart 2 
Unemployment Rates in 1988 
By Age and Gender 
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pattern of younger workers who pass through a 
period of unstable employment and frequent job 
changes before settling down to relatively steady 
jobs. Young men have higher rates of unemploy- 
ment than young women, but this relation is reversed 
between ages 25-54, and the rates are virtually equal 
among those 55-64. 


Table 2 in Appendix B provides detail on un- 
employment rates by family status and gender. Per- 
haps the most alarming figure in the table is the 10.2 
percent unemployment rate for females who are 
heads of family, more than double the rate of male 
family heads. Also worthy of note is that the un- 
employmentrate of unattached men is approximate- 
ly double that of married men, while marital status 
among women has little effect on the unemployment 
rate. 


Chart 3 depicts the relationship between un- 
employment and level of education, revealing a 
steady decline in unemployment with higher levels 
of education. This relation provides substantial sup- 
port for training and education programs to combat 
unemployment. Figures from Table 3 (in Appen- 
dix B) indicate, however, that a very strong 
economy provides employment opportunities for 
even the most poorly educated. Residents of On- 
tario with 0 to 8 years of education had an unemploy- 


ment rate of 6 percent, only 1/5 greater than the 
Ontario average, while in most other provinces the 
poorly educated had unemployment rates 30-50 per- 
cent higher than average. The discrepancy seems to 
grow larger the higher the provincial unemployment 
rate, indicating that the poorly educated are the most 
likely to be marginalized in a high unemployment 
economy. 


Chart 4 indicates that the less educated bear a 
disproportionately large share of unemployment 
when compared to their share of the labour force. 
The chart also indicates that 10 percent of the labour 
force did not even begin a high school education. 


Duration of Unemployment 


Chart 5 indicates that most unemployment spells 
are relatively short, with almost a third lasting less 
than a month and well over one half lasting less than 
three months. Workers aged 45 and older, however, 
have a much higher proportion of long-term un- 
employment than the rest of the labour force. Al- 
most 15 percent of unemployed older workers had 
spells lasting more than a year, double the rate for 
all workers. Nearly one third of older workers’ 
spells lasted more than half a year, compared to the 
20 percent of all unemployment spells lasting more 


Chart 3 
Unemployment Rates in 1988 
By Level of Education 


Overall 


O-8 years 


9-13 years High School* Diploma 


University 


Level of Education 


Source: Labour Force Survey, 
Statistics Canada. 


60 


Report of the CLMPC Task Forces 


Chart 4 
Educational Attainment of the Unemployed 
and the Labour Force, 1988 
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Chart 5 
Length of Unemployment Spells 
Younger and Older Workers, 1988 
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Chart 6 
Average Duration of Unemployment 
By Age and Gender, 1988 
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Chart 7 
Long-Term Unemployment, 1981-1988 
Number of Long-Term Unemployed 
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than six months. (See Table 4 in Appendix B for 
additional detail.) 


Chart 6 provides the average duration of un- 
employment spells, and demonstrates the usefulness 
of the incidence/duration distinction. While the 
young have very high rates of unemployment, the 
average duration is extremely low, indicating that 
the incidence of unemployment among the young is 
very high. On the other hand, older workers have a 
low incidence of unemployment, but the average 
spell is extremely long, approaching thirty weeks for 
males 45 years and older. 


Chart 7 shows that the average annual number of 
individuals unemployed for at least six months is 
down sharply from the peak unemployment year of 
1983. The largest share of the long-term un- 
employed is in the 25 - 44 age group, but the absolute 
number of long-term unemployed in this age group 
is declining rapidly. The trends indicated in the 
chart are due to a combination of the aging of 
Canada’s work force and the increased incidence of 
long-term unemployment among the unemployed in 
the two older age groups. The duration data indi- 
cates that now, and likely in the foreseeable future, 
long-term unemployment is growing most quickly 


among older workers, a substantial reversal from the 
youth unemployment problem early in the decade. 


Sources of Unemployment 


Chart 8 illuminates differences in job separation 
rates among workers in various age groups by ex- 
amining reasons for separations from jobs held for 
at least one year. Tumover rates are much higher 
for younger age groups, but most of the higher rates 
are generated by job separations for personal 
reasons (such as returns to school, maternity leaves, 
and retirements), and quits (which include moving 
to a new job). Perhaps of greatest significance, 
however, is that the protection from lay-off (in- 
voluntary separations) afforded by age seems to 
peak in the 35 - 44 age group, and actually declines 
slightly thereafter. Thus older workers receive no 
additional protection from lay-off than most prime- 
age workers, and may actually be more likely to be 
laid-off than some younger age groups. One ex- 
planation for this phenomenon might be that older 
workers make up a relatively large proportion of 
employees in industries which account for the bulk 
of plant closings. 


Chart 8 
Job Separations of Longer-Term Workers 
By Age Group, 1986 
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Chart 9 
Unemployment Rates in January 1987 
Among Persons Laid Off During 1986 


% of Laid-off Still Unemployed 


All Ages 16-24 25-34 35-44 45-54 55-64 


Note: Data are for persons with at least 
one year of tenure before layoff. 
Source: Labour Market Activity Survey, Statistics Canada. 


Chart 10a 
Unemployment Rates in 1988 
By Industry 
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The relative lack of protection from lay-off for 
older workers is cause for concern because of the 
extremely high rates of unemployment among laid- 
off older workers. Chart 9 shows unemployment 
rates in January 1987 among workers who had ex- 
perienced a permanent lay-off sometime during 
1986. The rates consistently rise with age, reaching 
48 percent for 45-54 year-olds, and an astounding 
71 percent for those aged 55-64. 


Chart 10a reveals that unemployment rates in the 
construction industry and in non-agriculture 
primary industries (including fishing, forestry, and 
mining) are much higher than the national average, 
perhaps indicating that the skills used in these in- 
dustries do not transfer easily to other industries. 
The service industries, notably finance and transpor- 
tation (including communications) have well below 
average unemployment rates. (see Table 6, Appen- 
dix B.) 


Chart 10b offers a breakdown of unemployment 
rates by occupation, where construction occupa- 
tions, not surprisingly, have the highest rates. White 
collar, managerial, clerical, and sales jobs seem to 
provide the greatest assurance of employment. (see 
Table 7, Appendix B.) 


Chart 11 (see page 68) shows the distribution of 
job seekers by the size of their former employer. 
Firms employing 19 persons or less generate almost 
50 percent of the lay-offs and separations from 
temporary employment attributable to firms. Ad- 
ding in firms employing 20 to 99 workers raises the 
proportion of involuntary lay-offs from small firms 
to almost 70 percent of all lay-offs. While a host of 
factors could explain small firms’ high rates of 
involuntary separations, the essential point to note 
is that these small firms are unlikely to have employ- 
ment adjustment programs in place to assist workers 
facing lay-off. 


Unemployment Insurance 
Beneficiaries 


Charts 12 through 14 provide detail on the impor- 
tance of Unemployment Insurance benefits at the 
provincial level. 


Chart 12 (see page 68) demonstrates that the size 
of the unemployed and UI populations can be sub- 
stantially different. Particularly surprising is that 
the number of UI beneficiaries exceeds the number 


Chart 10b 
Unemployment Rates in 1988 
By Occupation 
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Chart 11 
Distribution of Job Separations 
By Size of Employer, 1986 
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Chart 12 
Ul Beneficiaries as a Percentage of 
the Unemployed, Annual Averages, 1988 
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of unemployed in each of the Atlantic provinces. To 
continue eligibility for UI benefits, claimants must 
attest to having made some job search efforts, even 
if all realistic job opportunities have been explored. 
Thus all regular UI beneficiaries would normally be 
counted among the unemployed, and the number of 
unemployed should exceed the number of UI 
beneficiaries. 


One reason that there are more UI beneficiaries 
than unemployed in Atlantic Canada may be that 
large numbers of discouraged workers have ex- 
hausted all job leads to the satisfaction of UI offi- 
cials, but report no job search when interviewed in 
the Labour Force Survey. The LFS would classify 
these workers as out of the labour force and thus be 
excluded from unemployment statistics. Lack of 
job opportunities and rationing of existing jobs 
among several workers during the year could ex- 
plain the relatively high proportion of UI 
beneficiaries to unemployed in Atlantic Canada. 


Chart 13 shows the number of UI beneficiaries in 
an average month of 1988 as a percentage of the 


entire working age population. The chart indicates 
the relatively heavy dependence of Eastern Canada 
on UI benefits, and that west of Quebec, only in BC 
does the UI take-up rate exceed the national average. 


Chart 14 (see page 70) offers similar information, 
but presents the total number of new UI regular 
claims throughout 1988 as a percentage of the 
population. In 1988, 2.13 million regular UI claims 
were allowed with an average weekly payment of 
just under $200. 


Education and Literacy 


Education, literacy, and flexible job skills are im- 
portant determinants of labour market adaptability 
at both the national and individual levels. In an era 
of rapidly changing technology and global competi- 
tion, the inability or reluctance to retrain will 
generate problems for those currently unemployed, 
as well as those who will find themselves displaced 
by economic changes of the future. Poorly educated 


Chart 13 
Average Monthly UI Beneficiaries As 
Percentage of Population Over 15 in 1988 
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Chart 14 
_ Total Annual Regular Ul Claims As 
Percentage of Population Over 15, 1988 
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Chart 15 


Educational Attainment of the Working 
Age Population, By Age Group, 1987 
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and difficult to train persons are high-risk candidates 
for long-term unemployment, now and in the future, 
since low levels of formal education make retraining 
more difficult and lengthy. 


While there are significant numbers of people with 
very low educational attainment in younger age 
groups, Chart 15 (see page 70) shows that almost a 
third of the population aged 55-64, and a quarter of 
those 45-54 have had only an elementary school 
education. Among persons in the labour force, 23 
percent of workers 45 and older have less than 9 
years of formal education compared to less than 6 
percent of workers aged 25-44. 


Chart 16 shows that rates of illiteracy rise with age, 
and indicates that 28 percent of those aged 45-54, 
and 31 percent of those 55-64 are basically or 
functionally illiterate, as defined by the Southam 
literacy study of 1987. These illiteracy rates are 
close to double those of younger age groups. Thus 
though persons with low educational attainment and 
literacy levels appear in all age groups, these 
problems are concentrated among older workers. 
The combination of low education levels, illiteracy, 
and advancing age with a permanent job layoff seem 
to generate especially high rates of unemployment. 


CJS Participation 


Chart 17 (see page 72) depicts the distribution of 
UI beneficiaries, CJS expenditures, the un- 
employed, and the labour force over the regions of 
Canada. Atlantic Canada generates 15.3 percent of 
UI claims despite having only 7.7 percent of the 
Canadian labour force. Quebec generates almost a 
third of regular UI claims though it has only one 
quarter of the labour force, and the health of the 
Ontario economy is demonstrated by its relatively 
small share of UI beneficiaries despite its large 
labour force. Interestingly, Western Canada 
generates a larger proportion of the unemployed 
than UI claims, possibly because a smaller propor- 
tion of the unemployed are eligible; alternatively, 
there may be a greater reluctance to apply for UI 
benefits. CJS trainees are distributed roughly in 
proportion to numbers of unemployed with the ex- 
ception of Atlantic Canada, where the trainee 
proportion is larger, and in Ontario, where it is 
smaller, 


Chart 18 (see page 72) presents detail on participa- 
tion in the various programs of CJS programs during 
the 1987-88 fiscal year. Women benefit from CJS 


Chart 16 
Incidence of Illiteracy in Canada 
By Age Group, 1987 


% of Population 


All Ages 18-24 26-34 
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Chart 17 
Shares of UI Claims, CJS Trainees, 
Unemployed, and Labour Force, 1988 
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Chart 18 
Total Participation in CJS Programs 
By Target Groupes, 1988 
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programs roughly in proportion to their share of the 
work force, but older workers, those aged 45-64, are 
notably under-represented. Young workers are 
relatively well served under current CJS program- 
ming. 


Charts 19 and 20 (see page 72) show anticipated 
funding and participant levels of the various CJS 
programs for the fiscal year 1988-89. Job Develop- 
ment and the two Job Entry components, Challenge 
*88 and Other Job Entry, receive the bulk of funding, 
and account for most CJS participants. Participants 
in Job Entry programs would not be eligible for UI 
benefits since these programs are targeted at persons 
outside the labour force. Participants in other CJS 
programs are much more likely to be eligible for 
Section 26 income support under the Unemploy- 
ment Insurance Act. 
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Summary 


The burden of unemployment depends both on the 
incidence and duration of unemployment. Relative- 
ly widespread but brief spells of unemployment can 
be seen as part of the normal operation of the 
economy, and publicly sponsored training programs 
would do little to reduce the cost of this short-term 
unemployment. While unemployment problems 
undoubtedly remain for some younger workers, the 
severe youth unemployment problems of a decade 
ago have dissipated, and existing CJS programs 
seem to serve the needs of youth relatively well. 


The high private and public cost of longer-term 
unemployment may be reduced through training 
programs by aiding workers whose job search is 
frustrated by low educational attainment and few or 
outdated skills. This brief review of unemployment 
in Canada identifies workers aged 45 and older, the 
less educated, and female heads of households as 
groups experiencing heavy burdens due to long- 
term unemployment. 


71 


Chart 19 
CJS Funding, 1988-89 
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Chart 20 
CJS Participants, 1988-89 
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THE NEEDS OF THE UNEMPLOYED 


Ke of the target groups identified in the last 
section requires separate analysis of their 
training and upgrading needs. Nevertheless, several 
considerations which apply generally to those who 
require government assisted training should be 
noted. 


General Considerations 


First, while it is possible to identify several char- 
acteristics of individuals which are likely to con- 
tribute to long spells of unemployment, many 
people will have more than one high-risk charac- 
teristic and so be especially prone to labour market 
difficulties. 


Second, addressing training needs will also require 
attention to other needs such as income, child care, 
and other forms of support. 


Third, the demand for training programs for un- 
employment beneficiaries depends heavily on the 
quality of other programs which help prepare 
workers for the labour markets of the future. If our 
education and private training systems can also be 
improved, a lighter burden will be borne by 
programs for the unemployed. Ideally, other 
government training programs and private-sector 
initiatives would provide the necessary training and 
retraining that would prevent long and costly spells 
of unemployment. 


Fourth, the dimensions of Canada’s training 
problems extend well beyond those that can be 
addressed by spending an additional $350 million 
on programs for unemployment insurance 
beneficiaries. A broader discussion of the training 
problem, including sources of additional funding 
and the adequacy of programs other than those 
focused on the unemployed, is also required for a 
comprehensive approach to the facilitation of train- 
ing. Solutions will be suggested which go beyond 
the scope of the spending suggested for this task 
force. 
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Who Are the Groups With 
the Most Need for Training? 


The preceding discussion of the characteristics of 
the unemployed identified four groups with special- 
ly great needs on whom it may be prudent to con- 
centrate new training initiatives: 

e workers with low educational levels; 

* older workers, over 45; 

¢ female heads of household; 

¢ workers laid off from long-term jobs, espe- 
cially in small towns. 

Clearly, most people in these categories are not 
unemployed; programs to deal with the special 
needs of these categories may overlap the 
employed/unemployed distinction. 


What Are the Potential 
Training Needs? 


There are a number of key training needs. Among 
them: 

° acquisition of literacy, numeracy, problem 
solving skills; 

* acquisition of life skills necessary to hold a 
job; 

e job counselling, including basic information 
about occupations and required skills; 

e assistance with job search and information 
on the availability of jobs; 

° program counselling, including information 
about what funding and other support is 
available; 

¢ specialized skill and occupational training 
and retraining needs; 

¢ other needs such as income support and so- 
cial services. 

Many of these needs apply to every labour market 
participant, whether employed or not, so it may be 
useful to avoid the distinction between employed 
and unemployed individuals. Perhaps the most ef- 
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fective way of meeting the training needs of the 
unemployed would be to ensure that ail labour 
market participants possess sufficiently broad skills 
to be able to acquire new specific skills as necessary. 
Thus, it may be necessary to upgrade the basic skills 
of those currently working to prevent unemploy- 
ment or to shorten unemployment. Provision of life 
skills training, counselling, and various forms of 
income support would undoubtedly be useful for 
both those seeking and leaving employment. While 
such training opportunities should certainly be 
available to the long-term unemployed, the most 
appropriate time to provide these skills to those who 
lack them is before unemployment strikes. 


The Unemployed and Their 
Needs 


The four categories of people who are most likely 
to encounter unemployment, and their potential 
needs, are as follows: 


Individuals with low education 
levels 


Though most individuals with low educational 
attainment are neither young nor new entrants to the 
labour force, youths who drop out of school to take 
full-time jobs are very likely to become problem 
cases in the event of layoff or technological change. 
Recent estimates from the Ontario Ministry of 
Education indicate that 32 percent of students leave 
school without receiving a diploma. While the 
average duration of unemployment for young 
workers is relatively short, the long-term unemploy- 
ment that does exist is likely to be concentrated on 
those who leave school without the basic skills 
required to adapt to changing job requirements. 


For people with low educational attainment a new 
emphasis on core skills is necessary in order to allow 
them to get further job-specific skills. While some 
form of publicly sponsored training may be neces- 
sary, a preferable approach would be to renew ef- 
forts to impress the importance of basic education 
upon young people, and to focus more resources on 
those most likely to leave the educational system 
prematurely. 
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Simple ignorance of the risks associated with low 
educational attainment is, however, not the only 
explanation for early departure from school. A sig- 
nificant proportion of high school drop-outs cite 
financial problems as the cause of not pursuing more 
education. In many cases they may be compelled to 
drop out of school to earn a living. 


Re-entrants to the labour market, primarily women 
seeking paying jobs after raising families, may have 
completed high school but need basic information 
about job search and job placement. In addition 
their job specific skills may be out of date, so they 
may need retraining and upgrading rather than the 
kind of basic job skills that younger people in this 
category need. They may, however, have other 
non-training needs which will affect their ability to 
take training, such as child care or income support 
that goes beyond the income support needs of 
younger people. 


Older workers 


Older workers, by definition, will be job leavers 
rather than entrants. Their needs will be less for 
basic skills than for upgrading and updating of skills. 
They will also have non-training needs such as 
income support, and possibly mobility assistance. 


Not all job losers are older workers, of course. 
However, a significant portion of them are. Older 
workers among job losers have significantly greater 
problems in adjusting because their job-specific 
skills obtained through long job tenure might not 
transfer well to other firms or industries. The 15-24 
age group have average job tenure of a little over a 
year, while for those of age 45 and over average 
tenure is more than 15 years for men, and about 11 
years for women, 


While older workers have lower unemployment 
rates, they tend to be unemployed for longer periods. 
Typically, those 45 and over have twice as long a 
duration of unemployment as the 15-24 age group. 
This means that they have special counselling needs 
as well. 


Since employers may perceive little incentive to 
train older workers, or to hire them if training is 
required, governments may either have to offer in- 
ducements to hire and keep older workers, or offer 
publicly funded training keyed to older workers. 
Efforts to retrain older workers should begin before 
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job loss to avoid the problems of entry and reintegra- 
tion which older workers have. 


Women 


Since women are highly concentrated in certain 
low-paid occupations, women need encouragement 
and resources to break into non-traditional occupa- 
tions. The evidence suggests that women benefit 
from general programs that reduce barriers to entry 
into occupations with high skill levels and rates of 
pay. Currently, women tend to earn about 40 per- 
cent less than men, even in jobs with comparable 
skill requirements, and are over three times more 
likely to be working part-time than men. 


Single women with family responsibilities are a 
special concern. Low pay, combined with the scar- 
city and cost of child care spaces makes it difficult 
for mothers to return to the labour market, at least 
until their children reach school age. 


Women who seek to re-enter the labour market 
after several years of full-time family care may find 
their skills and their information about the labour 
market out of date. Re-entrants will likely need job 
counselling and assistance with job placement in 
addition to skills training. 
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Those out of work in small 
communities 


People who are out of work in small communities 
may need more information about job opportunities 
outside their own communities and mobility assis- 
tance to overcome the high cost of relocation. 


In cases of people laid off from long term jobs in 
small communities, retraining and upgrading of 
skills may be affected by the availability of 
programs in their community. Because there is like- 
ly to be less opportunity for employer-based training 
in small communities, their programs may need to 
be geared to formal institutional training rather than 
on-the-job training. 


The ability to move to other jobs, or to training in 
other communities, will also be affected by the 
availability of mobility assistance. Programs to im- 
prove mobility will have to take into account the fact 
that many workers in this situation will be older and 
consequently will have only a short time left to 
work. Thus the attractiveness of moving from a 
small community may be affected by factors such as 
portability of pension plans, or other income assis- 
tance. 
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BARRIERS TO TRAINING AND 


EMPLOYMENT 


Oe only a small proportion of UI 
recipients receive training through Canadian 


Jobs Strategy programming. While many un- 
employed do not want or need the skills training 
available through CJS, many others are unable to 
take advantage of these programs because they do 
not fall under one of the many categories of program 
eligibility. Even among those individuals who are 
eligible for training, however, enrollment numbers 
have been limited by a number of barriers and dis- 
incentives. These barriers and disincentives to 
training can generally be divided into two distinct 
categories: individual impediments, which arise 
out of the special circumstances of the UI recipient, 
and systemicimpediments, which reflect those bar- 
riers to training and employment that pervade 
society at large. 


Individual Impediments 


Lack of basic skills 


Various groups of UI recipients, including young 
people, older workers, immigrants, and single 
mothers, often lack the basic literacy and numeracy 
skills required to undertake advanced training that 
would lead to employment. At present, many train- 
ing programs offered under the CJS require in- 
dividuals to have at least grade 10 education. While 
the CJS provides basic remedial education to in- 
dividuals who qualify for specific training programs 
but lack basic skills, this remedial education is avail- 
able only at the high school level. For the 14 percent 
of unemployed individuals who have grade 8 educa- 
tion or less, there are no formal programs that allow 
individuals to raise their education to the level where 
they would be qualified to undertake CJS training 
programs. Equally, UI recipients who are in need of 
remedial education but do not qualify for CJS train- 
ing programs are also not entitled to basic education- 
al upgrading funding under CJS. 
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Lack of income 


Despite the fact that training is widely viewed as 
an important tool for economic mobility, many UI 
recipients who qualify for CJS training fail to take 
advantage of this training option largely because 
they do not believe they have the financial security 
to do so. Indeed, some UI recipients who are eligible 
for training under CJS may be discouraged from 
undertaking training by the low levels of the training 
allowances or by the uncertainty of whether they 
qualify for them at all. 


The complicated maze of regulations and condi- 
tions governing federal income support makes it 
difficult for any UI recipient to know to what extent 
various training expenses are covered by CJS. How- 
ever, even for those individuals who are certain of 
their eligibility, the low level of federal training 
allowances provide very little incentive for in- 
dividuals to undertake training. For instance, the 
maximum weekly allowable benefit for trainees col- 
lecting UI is $360 before taxes (an annual income of 
less than $17,000). 


Lack of supplementary income 
support 


For parents, the cost of child care remains one of 
the most formidable barriers to participation in train- 
ing programs. 


In 1988, almost 2 million child care spaces were 
needed, yet only 10 percent could be accommodated 
by the formal child care system. Unless UI 
recipients can be assured affordable, quality 
daycare, it is unlikely that federal training programs 
will be able to attract a higher percentage of women 
into programs. 


In a similar manner, income provisions allowable 
under CJS for transportation and other work-related 
expenses are often inadequate to make participation 
in training programs a viable alternative. 
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Information barriers 


Finding information on training opportunities can 
be a daunting task for the unemployed, especially 
those with low literacy skills. Currently, there is no 
single network of organizations which lists all 
provincial and federal training programs open to UI 
recipients. Even local Canada Employment Centres 
do not necessarily have information on every federal 
government program available. In general, UI 
recipients must rely on the expertise and goodwill 
of individual CEC employment counsellors to pro- 
vide them with clear, concise information on train- 
ing programs for which they are eligible. While 
access to training information is complicated for UI 
recipients in urban areas, for those who reside in 
rural communities it may, in some cases, be almost 
non-existent. Many rural communities are without 
a fully staffed CEC, and other rural areas may have 
no employment centre at all. 


Language barriers 


The 1984 report of the Special Committee on 
Visible Minorities in Canadian Society drew atten- 
tion to the inadequacy of basic language training 
courses. Despite expanded language training oppor- 
tunities available under CJS, complaints are still 
being raised by various interest groups, including 
natives, for whom language often acts as a serious 
barrier to higher educational attainment. Under Job 
Development (one of the major components of the 
CJS program) there are no provisions for training 
those who need language training. 


Geographic barriers and 
community isolation 


For some groups, particularly natives who live 
either on reserves or in small rural communities, 
access to training remains one of the major barriers 
to participation in CJS training programs. 


While CJS provides native communities with 
various options for on-reserve training, the range of 
training options are limited compared to UI 
recipients who live in major urban areas. Moreover, 
for those individuals who are willing to move to 
where training options are better, a large degree of 
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uncertainty remains as to which kinds of moving and 
related costs are covered by the CJS program. 


Systemic Impediments 


The poverty trap 


For many UI recipients, the most significant bar- 
rier to training remains the possibility that at the end 
of their training they will have no better prospect of 
earning a good income than they did before under- 
taking training. 

The fact that the CJS cannot guarantee its par- 
ticipants employment (even temporary employ- 
ment) at the end of a training program is a major 
weakness of the system. For the long-term un- 
employed or those individuals with a poor employ- 
ment record, training for jobs that do not exist can 
be a demoralizing experience. Even for those UI 
recipients who manage to find employment at the 
end of their training experience, however, there is 
the likelihood that earnings from paid employment 
will be little better than that earned while on un- 
employment insurance. In short, many individuals 
are discouraged by the possibility that CJS training 
will do little to liberate them from the short-term- 
employment/lay-off cycle. 


Interprovincial barriers 


Canada has more than one labour market. A num- 
ber of provinces give employment preference to 
local residents, both through public employment 
and through rules governing public sector procure- 
ment. In addition, licensing and certification re- 
quirements for certain trades and professions 
constrain labour mobility. For UI recipients who 
wish to undertake CJS training in certifiable trades 
or occupations, these provincial restrictions on 
mobility can serve as a disincentive to training. 
Equally, differing education standards may also 
serve as barriers to UI training. 


Regional disparities and 
structural problems 


Ul recipients living in slow growth regions can be 
forgiven for asking "What’s the point of training 
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when no job openings exist?" It is a legitimate 
question in light of the long-standing problem of 
regional disparities in unemployment rates and 
employment opportunity. 


The fact that over 75 percent of new jobs since 
1983 have been created in Ontario and Quebec (50 
percent and 25 percent respectively) suggests that 
UI recipients across Canada do not have equal ac- 
cess to on the job training and to the employment 
opportunities which stem from it. So far, the CJS 
program has not been successful in dealing with 
these important questions. Indeed, regional 
development efforts by other federal departments 
have also failed to address this regional 
imbalance. 


Unless training participants are guaranteed job 
placement after training, itis likely that Ul recipients 
residing in slow-growth regions, remote com- 
munities, or areas facing adjustment will continue to 
be reluctant to undertake the limited forms of train- 
ing available to them from the CJS. 


CJS selection criteria as a barrier 
The aim of the Canadian Jobs Strategy is to "pro- 


vide help where it is most needed". In practice, this 
means that the CJS provides training only to those 
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individuals who demonstrate difficulty entering and 
remaining in the labour market. These "high- 
priority" clients are defined to be the long-term 
unemployed, women re-entrants, youth entrants, na- 
tives, disabled persons, visible minorities and 
workers threatened by technological or market 
change. 


Targeting training to specific groups of disad- 
vantaged workers is a method of allocating scarce 
program funds. The problem with targeting, how- 
ever, is that some groups of workers are necessarily 
excluded from participating in training oppor- 
tunities. Workers who do not fall into the above 
categories are not generally afforded the opportunity 
for CJS training, regardless of how great their train- 
ing needs may be. The selection criteria, therefore, 
represent a barrier to training for many individuals. 


While eligibility criteria represent barriers to par- 
ticipation in CJS training, the criteria exist to ration 
the scarce resources of the CJS budget. But in some 
cases the criteria actually cause waste of available 
resources. The Job Development Program, for ex- 
ample, generally requires the trainee to have had 26 
weeks of unemployment out of the last 30, time 
usually spent collecting UI benefits. With ap- 
propriate eligibility criteria, the six months could be 
spent in training with little additional cost for in- 
come maintenance. 
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SOME EXPERIMENTS IN 
ANTICIPATING UNEMPLOYMENT 


Larger Firms in the Private 
Sector 


While providing training opportunities to in- 
dividuals with low skill levels is critical, efforts 
which anticipate and forestall future unemployment 
through preventative measures at the firm and com- 
munity level are equally important. Large firms, 
small firms and community-based educational in- 
Stitutions all have a role to play in meeting workers’ 
training needs before they become unemployed. 
Large private-sector employers, in particular, have 
a unique opportunity to provide counselling and 
even retraining to employees who are about to be 
laid off. 


While this pro-active approach has so far been 
more common to Europe than to North America, 
there is evidence that large North American 
employers are beginning to respond to the training 
needs of laid-off workers. Inthe U.S., there are many 
examples of management-union agreements to pro- 
vide ex-employees the opportunity to strengthen 
their job skills before moving to a new job. For 
example, Ford Motor Co. in conjunction with the 
United Auto Workers union has established a Na- 
tional Development and Training Centre (NDTC) 
in Dearborn, Michigan which provides training to 
both active and laid-off workers. Money for the 
Centre comes from the UAW, Ford and the state of 
Michigan. Similar kinds of programs have been set 
up by the UAW in conjunction with General Motors, 
and GM Canada, in conjunction with the Canadian 
Auto Workers, has also initiated some novel training 
and upgrading programs which may prove to be a 
model for similar plans in the future. 


A union/management program has also been es- 
tablished at AT&T in partnership with the Com- 
munications Workers of America. The rationale 
behind these programs is that in industries where 
technologies constantly change, workers must be 
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given the flexibility to upgrade their skills. In the 
U.S., the trade union movement has been active in 
bargaining for workers’ rights in this area. Accord- 
ing to an International Labour Organization study, 
nearly 50 percent of today’s collective agreements 
in the U.S. cover such matters as transfer rights, 
relocation assistance, retraining, and health and wel- 
fare benefits. 


A recent Labour Canada survey of major Canadian 
collective agreements indicates that 87 percent of 
union contracts contain provisions for some form of 
training. Though the presence of training clauses 
does not imply that training actually occurs, it does 
indicate that the framework for enhanced training 
opportunities is already in place for many 
employees. 


Union/management agreements on training laid- 
off workers are rare in Canada, but several success- 
ful models exist. For example, the Canadian Steel 
Trades and Employment Conference (CSTEC) 
provides steel workers who have been laid off from 
their jobs with training for alternative employment. 
While the activities of this organization are jointly 
administered by labour and business, it is funded by 
Employment and Immigration. 


Other industries have also moved toward joint 
labour/management sponsorship of training oppor- 
tunities. The Joint Human Resources Committee of 
the Canadian Electrical and Electronics Manufac- 
turers Association recently drafted a proposal for a 
Human Resources Council to deal with the issues of 
technological change, training, and adjustment. 
Similar initiatives are underway in the plastics, and 
automotive repair and service industries. 


Most Canadian initiatives in this area are still in 
the developmental stage, but there are indications 
that the success of this pro-active approach can be 
considerable. According to a recent study of dis- 
placed workers done by the U.S. Government Ac- 
counting Office, programs sponsored by employers 
and/or trade unions were three times more likely to 
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have above average placement success than those 
run by state agencies and other organizations. The 
study concluded that this was principally because 
company and union officials can help jobless clients 
more easily by using contacts with local employers. 


Efforts in Small Business 
and Community 
Organizations 


While large employers and unions may have the 
economic means to provide training for displaced 
workers, smaller businesses and community or- 
ganizations are unlikely to have the capability to 
train current or former employees without assistance 
from government. Meeting the training needs of 
displaced workers from these sectors of the 
economy requires extensive collaboration among 
government, business, labour, and the educational 
sector. While this kind of co-operation already exists 
to some degree in Canada, more needs to be done to 
draw small business into the policy process. 


In the United States, there are a number of state 
initiatives which could serve as useful models for 
new forms of partnership. Though these programs 
undoubtedly have flaws and may not be entirely 
appropriate for Canadian needs, their reliance on 
local initiative and control make them worthy of 
closer examination. 


In the city of Boston, the entire city school system 
has been encouraged by the local private industry 
council’s promise to improve the skills of young 
people in exchange for a pledge by area businesses 
to hire and train them. The Boston Compact agree- 
ment, now four years old, is working well. In 1986, 
93 percent of Boston’s high school graduates of that 
year found employment or were enrolled in post- 
secondary education. The Compact has also estab- 
lished 15 working groups (including one on 
vocational education) in which people from schools, 
business, university and community-based or- 
ganizations are jointly developing plans for im- 
provements in schools. 


Another interesting policy experimentis contained 
in the Ohio Economic Development Plan. The plan, 
which involves the State government, the private 
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sector and educational organizations, is a wide- 
ranging economic blue-print for making Ohio more 
competitive and more receptive to new technology. 
The program places a heavy emphasis on training 
workers and has already established regional con- 
sortia of employers, educators and public officials 
who co-ordinate and encourage training through the 
provision of training grants to local employers, and 
extensive literacy upgrading and job-counselling for 
the unemployed. The consortia are also creating 
local data bases on training and employment to 
provide a better match between training and the 
needs of employers. While funding largely comes 
from the state, the federal government also con- 
tributes to the program through the federal Job 
Training Partnership Act. 


In Canada, Local Advisory Councils (LAC) estab- 
lished under the Canadian Jobs Strategy program 
serve as the main forum for multi-party co-operation 
on training the unemployed. Representatives of the 
LACs come from Chambers of Commerce, labour 
groups, employers and other local groups of par- 
ticular significance to individual communities. 
However, despite their impressive membership, the 
Councils lack substantive decision-making power, 
particularly when it comes to experimenting with 
alternative, community-based approaches to train- 
ing the unemployed and other disadvantaged 
workers. Moreover, as the recent CLMPC Task 
Force on Adjustment noted, the LAC model has 
been the subject of a great deal of criticism. The 
Task Force recommended that local labour market 
councils of this type, set up to advise governments 
on labour market issues, be organized on the basis 
of local labour markets rather than on the basis of 
political boundaries, and that they have equal labour 
and business representation, along with repre- 
sentation from the training community, local 
governments and other interested parties. 


Fulfilling the training needs of Canada’s un- 
employed is likely to require a diversity of ap- 
proaches, particularly in light of the wide variation 
that exists among Canada’s regional economies. 
While it is important that each region of Canada 
have equal access to training opportunities, this 
should not preclude various regional bodies made 
up of small business, educators, large employers and 
labour, from experimenting with new forms of co- 
operation and co-ordination in an effort to meet the 
needs of the unemployed. 
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APPENDIX I - Past and Future Labour 


Market Trends 


This appendix to the report provides a brief over- 
view of past trends in the Canadian labour market 
since 1966 and as well discusses likely develop- 
ments in the nineties and in the first decades of the 
next century. At the outset it should be stressed that 
these projections have varying degrees of risk at- 
tached to them because of uncertainty about the 
future. Nevertheless, they do provide a useful 
profile of what is expected to happen in the labour 
market based on past trends. The future state of the 
labour market will set the environment in which 
labour market policies and programs will be imple- 
mented. Knowledge of this environment is thus 
essential for the development of effective policies 
and programs. 


Recent population trends and future population 
projections are first examined. Data are for the 
population aged 15-64, which constitutes the bulk of 
the labour force, and for three age groups - young 
workers (15-24), prime-age workers (25-44), and 
older workers (45-64). Trends in aggregate and age 
- sex specific participation rates are then discussed, 
as is the level and components of labour force 
growth. Past and expected trends in employment are 
then analyzed, including employment trends by sec- 
tor and occupation. A final part summarizes the key 
labour market trends from a forward looking 
perspective of labour market policy development. 


Population Trends 


The rate of population growth for the 15-64 age 
bracket has progressively fallen off over the last two 
decades, dropping from an average annual rate of 
increase of 2.5 percent between 1966 and 1973 to 2.0 
percent in the 1973-81 period, to 0.9 percent between 
1981 and 1988. The much slower growth in the 
eighties reflects the effect of the end of the baby 
boom in the mid-sixties, which, with a fifteen year 
lag, reduced the number of persons entering the 
working age population. 
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The arrival of the first wave of the baby boom 
generation at the age 25 in the mid-seventies led to 
an increase in the relative importance of the prime 
age group (25-44), a trend which has continued 
throughout the eighties. On the other hand, the end 
of the entry of the baby boom generation into the 
labour market after 1980 resulted in a fall in the share 
of the 15-24 year age group after this date. The 
population share of older workers (45-64) has 
remained relatively stable over the past two decades. 


Statistics Canada produces population projections 
for the 1989-2036 period based upon four different 
sets of immigration and fertility assumptions (low 
fertility, low immigration; medium fertility, low im- 
migration; medium fertility, high immigration; and 
high fertility, high immigration). These different 
assumptions give very different pictures of the future 
size of the population aged 15 to 64. According to 
the scenario based on the low fertility/low immigra- 
tion assumption, the population aged 15 to 64 peaks 
in the year 2010 and declines continually thereafter. 
On the other hand, the population projection based 
on the high fertility/high immigration, optimistic 
population growth assumption shows the 15-64 year 
old population continuing to rise throughout the 
projection period, reaching 22.1 million in 2036. 
This final estimate is 5.7 million more than that from 
the pessimistic projection! The conclusion to draw 
from this brief discussion is that population projec- 
tions, particularly long-term projections, are very 
sensitive to underlying fertility and immigration as- 
sumptions. For this reason undue attention should 
not be focussed on the absolute levels of population 
projections. 


The large differences between the four projections 
of the 15-64 age population are also found for the 
long-term projections of smaller age groups. In the 
medium term, however, when the impact of different 
fertility assumptions is not yet felt, the differences 
are smaller. All projections show that the 15-24 year 
age group will continue to fall in absolute terms until 
1996 and in relative terms until at least 2017. On the 
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other hand, all projections show that the size of the 
prime age population (25-44) will rise in absolute 
terms until 1996 and then begin to decline as the first 
of the baby boom generation begin to turn 45. 
Equally, all projections of the population aged 45-64 
show an absolute and relative increase for this group 
to at least 2016. 


Participation Rate Trends 


In the past two decades the aggregate labour force 
participation rate has risen greatly, reaching 66.7 
percent in 1988, up from 57.3 percent in 1966. This 
development has resulted from the rise of the female 
participation rate, as male labour force participation 
has actually fallen. The rise in female labour force 
participation has arisen from a variety of factors, 
including the increased educational attainment of 
women, and changing attitudes toward the role of 
women in society. The falling male participation 
rate is primarily due to improved pension plans for 
many older workers, which have led to an increase 
in early retirement. 


According to forecasts by the Institute for Policy 
Analysis of the University of Toronto, the upward 
trend in the aggregate participation rate is expected 
to continue in the nineties, although at slower rates 
of increase. The aggregate participation rate is ex- 
pected to peak at 69.2 percent in 2001, and then to 
stabilize, largely because of the rapid growth of the 
55 and over population, which has a well-below- 
average participation rate. Age-specific participa- 
tion rates are expected to level off in 2002 for young 
women, in 2005 for older women and in 2008 for 
prime age women. Differentials between age- 
specific male and female participation rates are ex- 
pected to fall. By 2013 the male/female aggregate 
participation rate differential is expected to be only 
5 percentage points, compared to the current 19 
points. Females will represent nearly one half of the 
labour force (48 percent) by this year. 


Labour Force Trends 


Canada’s labour force has grown rapidly in the past 
two decades, nearly doubling from 7.5 million in 
1966 to its current level of almost 14 million. 
Labour force growth was particularly rapid in the 
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late sixties and seventies, averaging 3 percent per 
year. In the eighties labour force growth has only 
been about one half this rate, due to both slower 
working age population growth and participation 
rate growth. 


The absolute size of Canada’s future labour force 
of course depends on the size of the population aged 
15-64 and consequently would vary with the dif- 
ferent population projections. Forecasters, how- 
ever, base their labour force projections on the 
population projection they believe most likely. The 
University of Toronto forecast, which is discussed 
here, makes a fertility assumption similar to the 
Siatistics Canada medium fertility scenario and as- 
sumes slightly lower immigration than implied by 
Statistics Canada’s high immigration assumption. 
According to this projection, Canada’s labour force 
rises from its 1988 level of 13.5 million to a peak of 
16.6 million in 2008 and then declines slowly to 16.5 
million in 2013, the last year of the forecast. 


The much slower rate of aggregate participation 
rate growth in the nineties and early years of the next 
century means that a much smaller share of labour 
force growth will come from increases in participa- 
tion rates. Between 1981 and 1988 aggregate par- 
ticipation rate growth accounted for 35 percent of 
labour force growth. Between 1988 and 2001 in- 
creases in the participation rate will only account for 
15 percent. After 2001, the lack of change in the 
aggregate participation rate will mean that this 
source of labour force growth will be zero. Al- 
though the working-age population will be growing 
at a slower rate than in the seventies and eighties, its 
relative importance in feeding labour force growth 
will be greater. Indeed, after 2001, it will account 
for all labour force growth. As immigration is an 
important component of working age population 
growth, this means that immigration will be supply- 
ing an increasing proportion of the needs of the 
Canadian labour market. 


As no dramatic shifts in age-specific participation 
rates are expected over the next 25 year period, 
trends in the age group shares of the labour force will 
follow roughly those of the working-age population. 
The youth share will continue to decrease well into 
the next century. The prime age labour force share 
will continue to rise to 1996, and then begin a long 
period of decline. The 45 and over age group share 
will remain relatively stable until 1995 and then 
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enter a period of increase as the baby boom genera- 
tion starts to enter this age group. 


Employment Trends 


In the sixties and seventies Canada enjoyed very 
robust employment growth, averaging nearly 3 per- 
cent per year. Employment fell sharply during the 
1981-82 recession although it consequently 
rebounded strongly starting in 1984. Because of the 
recession, employment growth has been on average 
much weaker in the eighties than in the sixties and 
seventies. The slowdown in employment growth 
has also reflected the slower labour force growth as, 
in the long run, there is a close relationship between 
these two variables. 


The future level of employment in the Canadian 
economy depends largely on the size of the labour 
force and hence projections are subject to the same 
uncertainty as labour force projections. The Univer- 
sity of Toronto forecasts that total employment will 
rise from its current level of 12.4 million to a peak 
of 15.6 million in 2008 and then enter a period of 
absolute decline. This pattern is very similar to that 
of the labour force. The rate of growth of employ- 
ment is expected to be considerably slower over the 
next twenty years, particularly after the year 2000. 


In the eighties, and to a lesser extent in the seven- 
ties, employment growth has been concentrated in 
the service sector. Goods-sector employment in 
1988, for example, was barely above the 1981 level. 
The main explanation of this trend is the slower 
productivity growth in the service sector relative to 
the goods sector, which means that for comparable 
increases in real output more employment is re- 
quired in the lower productivity growth sector. As 
slower productivity growth is expected to continue 
to be the case in the service sector, this sector will 
account for the vast majority of net employment 
gains between 1988 and 2013. By 2013, the service 
sector is expected to represent around 80 percent of 
total employment, compared to 70 percentcurrently. 
The most rapid employment growth will be in com- 
munity, business and personal services and in retail 
trade. 
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Occupational Trends 


In the eighties two thirds of the net increase in 
employment has been in managerial and profes- 
sional occupations, due in particular to robust 
demand for health professionals, financial 
managers, and in service management occupations. 
This trend is expected to continue well into the 
future for two reasons. First, industries where 
managerial and professional occupations are well 
represented are experiencing above average 
employment growth. Second, within all industries 
the occupational structure is shifting towards 
managerial and professional occupations. 


According to Employment and Immigration 
Canada, one third of the net jobs that will be created 
over the 1986-2000 period will be in the 
managerial/administrative category and an addi- 
tional 23 percent in social sciences, medicine/health, 
natural sciences and engineering, teaching, and 
arts/recreation. Service, sales, and clerical occupa- 
tions are expected to account for 36 percent of the 
remaining net increase in employment, with all 
remaining occupations responsible for only 8 per- 
cent. 


It should be noted however that due to withdrawals 
from the labour force because of death, retirement, 
returns to the household and returns to the educa- 
tional system, replacement workers will be required 
in all occupations. Total job openings in the 
economy will thus be much more evenly distributed 
over the occupational structure than the net increase 
in employment. For example, although there will be 
no overall employment growth in many blue-collar 
occupations, there will still be replacement oppor- 
tunities for entry-level workers in these occupations. 


The education and skill requirements of the 
Canadian labour force are rapidly rising for two 
reasons. First, as already mentioned, is the shift in 
employment towards managerial and professional 
occupations, which require long years of education 
and training. Second, and perhaps more important, 
the advance in technology, as illustrated by the 
computer revolution, is demanding much higher 
skill levels from workers in almost all occupations. 
A massive upgrading of the skills of the labour force 
is consequently being required. 
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The Employment and Immigration Canada es- 
timates that the share of new jobs created between 
1986 and 2000 which will require 17 or more years 
of education and training will be 48.8 percent. In 
1986 only 22.4 percent of jobs required this amount 
of education and training. 


Summary of Key Future 
Labour Market Trends 


From the point of view of the development of 
effective labour market policies and programs, the 
following future labour market trends are particular- 
ly relevant: 

° the aging of the labour force, with the rela- 
tive importance of the youth age group con- 
tinuing to fall well into the next century, 
that of the prime age group growing up to 
1995 and then falling off, and that of the 
older worker group rising rapidly after 1995; 
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* the growing importance of women in the 
labour force, with the number of women in 
the labour force almost equal to the number 
of men by the year 2013; 

e the increased relative importance of im- 
migration as a source of labour force 
growth; 

¢ the continued concentration of future 
employment growth in the service sector; 

e the preponderance of new net job creation 
in managerial and professional positions, al- 
though withdrawals from the labour force 
will create job openings in all occupations; 

° rising educational and training requirements 
for all occupations because of use of more 
sophisticated technologies such as com- 
puters. 
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APPENDIX 2 - Statistical Tables 


Table 1 
Unemployment Rates in 1988 by Age Group 
by Region and Gender 
Total 15-24 25-44 45-54 55-64 
Canada 7.8 12.0 ee a fy/ 6.2 
Males 71.4 12.9 6.5 4.8 6.3 
Females 8.3 11.0 8.0 6.9 6.0 
Atlantic Provinces 12.4 19.6 Or 8.1 7.8 
Males 11.8 19.8 11.0 7.8 9.6 
Females 13.1 18.7 12.4 9.8 NA 
Newfoundland 16.4 25.3 14.9 113 NA 
Prince Edward Island 13.0 NA 13.4 NA NA 
Nova Scotia 10.2 16.4 9.4 7.4 NA 
New Brunswick 12.0 19.2 11.1 US) NA 
Quebec 9.4 13.3 9.0 13 719 
Males 8.9 14.4 8.3 5.8 718 
Females 10.1 1251 9.9 9.4 8.3 
Ontario 5.0 8.2 4.5 33 3.9 
Males 4.5 8.8 3.8 25 3.8 
Females 5.6 Tel 53 4.4 4.0 
Prairie Provinces 71.8 P27 6.9 5.9 6.0 
Males Usll 14.1 6.6 5.8 5.6 
Females 19 11.6 7.4 6.2 6.7 
Manitoba 7.8 13.3 6.8 5.6 NA 
Males 8.0 15.2 6.8 NA NA 
Females eS) 11.1 6.9 NA NA 
Saskatchewan 15) 13.4 6.6 5.4 NA 
Males 74 14.8 6.3 NA NA 
Females 71.6 Dei, 7.0 NA NA 
Alberta 8.0 12.5 7.0 6.2 16 
Males dell 13.3 6.4 6.1 1p? 
Females 8.3 LS dal 6.3 NA 
British Columbia 10.3 IBY) 9.3 8.2 10.1 
Males 9.8 16.3 8.3 713 10.8 
Females 11.1 14.7 10.5 9.5 8.7 


Source: Labour Force Annual Averages, 71-529, Statistics Canada. 
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FAMILY STATUS 


Canada 


Family Members 


Heads of Family 


Spouses 


Single Children 
Other Relatives 


Unattached Individuals 


15-54 Years 


55 Years and Over 


MARITAL STATUS 


Canada 
15-24 Years 
25-44 Years 
45 and Over 


Single 
15-24 
25-44 Years 
45 and Over 


Married 
15-24 Years 
25-44 Years 
45 and Over 


Separated /Divorced 


15-24 Years 
25-44 Years 
45 and Over 


Widowed 
15-24 Years 
25-44 Years 
45 and Over 


Table 2 


Unemployment Rates in 1988 
By Family Status and Gender 


Source: Labour Force Annual Averages, 71-529, Statistics Canada. 


Males Females 
14 8.3 
6.9 8.6 
49 10.2 
6.4 18 

13.4 9.9 
12.9 10.0 
10.1 6.0 
10.1 6.2 
10.0 5.0 
74 8.3 
12.9 11.0 
6.5 8.0 
5.2 6.4 
12.1 8.7 
13.1 10.1 
10.9 el 
10.0 4.4 
5.1 8.0 
11.7 13.7 
49 1.8 
4.6 6.4 
10.7 9.7 
NA NA 
11.5 10.6 
9.2 Tet 

NA 713 

NA NA 

NA NA 

NA 6.9 
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Table 3 
Unemployment Rates in 1988 by Level of Education 
Overall and by Gender, Age, and Region 


Some Post Post Secondary 


Overall 0-8 Years 9-13 Years Secondary Diploma University 
Canada 78 10.6 9.1 7.4 5.5 4.0 
Males 7.4 10.1 8.7 6.9 5.1 3.4 
Females 8.3 11.7 9.7 8.0 5.8 4.8 
15-24 12.0 20.8 3.6 8.8 7.0 15 
25-44 7.2 13.3 8.5 6.9 5.4 3.9 
45 years and over ahf/ 1h) 5.8 5.8 4.4 3.1 
Atlantic Provinces 12.4 18.8 14.3 11.1 8.4 4.8 
Newfoundland 16.4 23.1 20.0 NA ey NA 
Prince Edward Island 13.0 NA 14.7 NA NA NA 
Nova Scotia 10.2 14.9 11.6 11.1 1:2 NA 
New Brunswick 12.0 BY 14.3 NA NA NA 
Quebec 9.4 12.1 11.0 8.9 6.3 5,3 
Ontario 5.0 6.0 5.9 5.2 3.6 2.9 
Prairie Provinces 719 Weg 9.1 8.0 5.4 4.1 
Manitoba 7.8 10.1 9.1 7.8 5.0 NA 
Saskatchewan ns 10.5 8.6 NA NA NA 
Alberta 8.0 12.8 9.5 73 5.8 4.2 
British Columbia 10.3 13.9 12.3 9.3 8.1 4.8 


Source: Labour Force Annual Averages, 71-529, Statistics Canada. 


Table 4 
Distribution of Unemployment Spells, 1988 by 
Age, Gender, and Province (%) 


4 weeks 5 to 14to 27 to 53 and Average 
or less 13 weeks 26 wks 52 wks over Duration 
Canada 30.4 27.3 19.5 13.1 fal 18.3 
15-24 years 39.3 30.1 17.5 8.3 2.1 12.0 
25-44 years 27.6 27.2 20.2 14.3 7.4 19.4 
45 years and over 23:2 222 20.6 17.5 14.4 26.1 
Males 29.5 27.1 19.6 13.0 8.8 19.6 
15-24 years 38.6 29.9 17.9 8.7 27 12.3 
25-44 years 26.7 27.5 20.0 13.3 9.8 20.9 
45 years and over 20.6 21.5 20.6 18.7 16.8 29.1 
Females 31:5 27.4 19.4 13.0 5.4 16.8 
15-24 years 40.1 30.3 16.9 {BLL ZA 11S 
25-44 years 28.5 27.0 20.3 15,2 5.5 17.9 
45 years and over 26.4 24.1 20.7 14.9 10,3 22.3 
Newfoundland 23.7 23:1 2351 18.4 NA 18.7 
Prince Edward Island NA NA NA NA NA 15.1 
Nova Scotia 28.6 28.6 21.4 16.7 NA 17.3 
New Brunswick 28.9 28.9 21.1 13.2 NA 17.7 
Quebec 26.0 25.4 20.6 15.4 10.3 22.4 
Ontario 37.9 29.3 16.8 9.4 3:5 13.4 
Manitoba 28.6 28.6 21.4 11.9 NA 16.5 
Saskatchewan 29.7 27.0 18.9 10.8 NA 19.0 
Alberta 32.0 28.2 18.4 12.6 6.8 Pez 
British Columbia 28.7 26.8 19.7 13.4 8.3 19.6 


Source: Labour Force Annual Averages, 71-529, Statistics Canada. 
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Table 5 
Distribution of 1988 Unemployment Insurance Claims, Unemployment, and Labour Force Participants 
by Province and Region (% of Canada Total) 


Regular Initial CIS Trainees Average Annual Average Annual 
UI Claim Unemployed Labour Force 
Canada 2 130 000 333 000 1 031 000 13 275 000 
Atlantic Provinces 15.3 19.0 12.2 el, 
Newfoundland 5.1 5.8 37 | 
Prince Edward Island 1.0 2 0.8 0.5 
Nova Scotia 4.5 S| 4.1 3.1 
New Brunswick 4.7 7.0 3.7 2.4 
Quebec 31.1 30.2 30.2 24.9 
Ontario 25.8 19.0 24.8 38.6 
Prairie Provinces 14.6 18.9 17.7 17.4 
Manitoba 35) 4.1 4.1 4.0 
Saskatchewan 3.0 3.8 3.6 337 
Alberta 8.2 11.0 10.0 9.7 
British Columbia 12.9 12.8 15.2 11.4 


Notes and Sources: 


1. Regular Initial UI Claims are the claims for unemployment and exclude data for UI programs for sickness, matemity, and fishing benefits, as well as renewal 
claims which re-establish benefits begun under earlier claims. 


2. Numbers of UI claims are year-to-date totals from Statistics Canada, 73-001, Unemployment Insurance Statistics, December 1988. 
3. CJS Participant data are for the 1988-89 fiscal year and were provided by Employment and Immigration Canada. 


4. Labour force and unemployment figures are annual averages from Statistics Canada, 71-529, Labour Force Annual Averages. 
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Table 6 
Unemployment Rates in 1988 


By Industry and Gender 
All Males Females 
All Industries 7.8 7.4 8.3 
Goods 8.7 8.3 9.7 
Services 6.6 6.0 1B! 
Agriculture 6.1 S)) 1h) 
Other Primary 12.0 11.5 15.0 
Fishing and trapping 14.6 14.3 NA 
Logging and forestry 20.2 20.3 NA 
Mining 1.6 TA NA 
Manufacturing 7.4 6.2 10.2 
Construction 13.0 13.6 8.4 
Transport and Communications 5.8 5.6 6.4 
Transportation 7.0 6.9 7.4 
Communications 4.7 4.0 6.7 
Other utilities 3.0 3.8 NA 
Trade 6.9 6.2 7.7 
Wholesale 5.8 5.3 6.7 
Retail The 6.8 1.9 
Financial Services 3.5 PR) 4.1 
Finance and insurance 2.8 2.5 3.6 
Real estate 5.0 3.7 5.6 
Services 7.1 6.6 a3 
Business 6.2 5.1 6.5 
Educational 4.1 3.0 4.9 
Health and social 4.5 2.9 4.8 
Accomodation ET 9.9 12.8 
Other 9.6 10.5 9.1 
Public Administration 6.3 5.8 7.0 


Source: Labour Force Annual Averages, 71-529, Statistics Canada. 


Note: Unemployment rates for industry sub-categories are unofficial estimates based on labour force and employment figures. 
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Source: Labour Force Annual Averages, 71-529, Statistics Canada. 


Table 7 


Unemployment Rate in 1988 by Occupation and Gender 


All Occupations 


Managerial and Professional 
Managerial and administrative 
Professional 


Clerical 

Sales 

Service 

Primary Occupations 
Farming 
Fishing and trapping 


Forestry and logging 
8 


Processing, Machining and Fabricating 
Processing 
Machining 
Fabricating 


Construction Trades 
Transport Equipment Operating 
Material Handling and Other Crafts 


Material handling 
Other crafts 


Males Females 
7.4 8.3 
3.6 4.7 
3 4.8 
4.0 4.7 
6.5 71 
5.0 79 
8.8 10.5 

10.4 9.7 
7.4 7.8 
12.5 NA 

25.0 NA 

30.2 NA 
6.5 1S 
6.4 14.6 
1.4 5.6 
6.2 10.2 

12.9 NA 
19 10.2 
8.7 10.4 

10.9 1322 
4.3 5.4 


Note: Unemployment rates for occupation sub-categories are unofficial estimates based on labour force and employment figures. 
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REPORT OF THE TASK 


FORCE 


FOREWORD 


S: months ago we were invited to serve as 
members of the Task Force on Training 
Programs for Unemployment Insurance Recipients. 
This Task Force was one of seven set up by the 
Canadian Labour Market and Productivity Centre as 
part of the Department of Employment and 
Immigration’s consultation exercise on the Labour 
Force Development Strategy 


The mandate of the Task Force was to discuss ways 
of improving the effectiveness of labour market 
programs for Unemployment Insurance recipients. 


In carrying out this mandate we discussed a wide 
selection of issues, ranging from broad principles for 
approaches to the problems facing UI recipients to 
details on the operation of specific programs for 
unemployed people, both here and in other 
countries. Our recommendations, similarly, range 
from broad suggestions on the direction of labour 
market policy to specific suggestions on how exist- 
ing programs can be improved. 


The essence of the report can be summarized as 
follows. There is a need to devote more resources to 
labour market programs for the unemployed, and to 
target these resources toward those groups which are 
most at risk of falling into long-term unemployment: 
those with low educational attainment; single heads 
of household, especially female; older workers; and 
those laid off from long-term jobs in small towns and 
isolated communities. We believe, as well, that it is 
important to provide help to the unemployed at a 
much earlier point than is now the case, and have 
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made a number of recommendations which will 
improve existing programs in this regard. 


As members of the Task Force we can not claim to 
have spoken the final word on how labour market 
programs in Canada should be organized, or on how 
they can be made more responsive to the needs of 
the unemployed. The debate on these issues will 
continue. However, we believe that our recommen- 
dations will go some way in improving the system, 
in reducing the adjustment problem faced by un- 
employed people, and in reducing the social and 
economic problems posed by high levels of long- 
term unemployment. 


David Adams 
André Chartrand 
Gérard Docquier 
Jean Dubé 

Cliff Evans 
Alphonse Finn 
Douglas Fowlow 
Kam Gajdosik 
Bill Mann 

Jack Pearpoint 
Hubert Saint Onge 
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INTRODUCTION TO THE 
RECOMMENDATIONS 


E the discussions of the Task Force, a number of 
themes have emerged. As the background paper 
has noted, long-term unemployment is a serious 
problem. Even as overall rates of unemployment 
drop, the significance of long-term unemployment 
grows. It has become clear, as well, that some are 
more at risk than others of experiencing long-term 
unemployment. The groups which we have iden- 
tified as most at risk are those with low educational 
attainment, older workers, single heads of 
household, especially female, and those laid off 
from long-term jobs in small towns and isolated 
communities. At one time or another, virtually 
everyone in the labour force will fall into one or 
more of these categories. We have concluded that 
programs must be targeted at these high-risk groups, 
and must be delivered early enough so that preven- 
tion, not simply treatment, is possible. Our recom- 
mendations, even when they do not refer 
specifically to these high-risk groups, should be 
taken in this context. 


As well, in common with the other Task Forces, 
we have identified a number of broad issues con- 
nected with the reform of labour market programs, 
Among these are the need to provide adequate in- 
come support for those on training; the importance 
of basic skills training; the balkanization of labour 
market programs in Canada; ensuring that labour 
market programs are delivered through agencies 
which are sensitive to local needs and capabilities; 
counselling and support services as a labour market 
tool; and the need for more, and more accessible, 
labour market information. 


Finally, it is worth making some preliminary 
points which do not fit easily in any of our specific 
recommendations. 


As noted in the background paper, the issue of 
training for the unemployed cannot be separated 
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from the issue of adequate training for those still 
employed. A society which took lifelong learning, 
either in the workplace or in more formal settings, 
more seriously would have fewer problems with 
labour market mismatches and with long-term un- 
employment than does our society. While our 
recommendations are focussed on training 
programs for the unemployed, underlying these 
specific remarks is a strong consensus that our 
society must become one that takes lifelong learn- 
ing, at all levels of endeavour, more seriously, and 
must create the institutions and attitudes which will 
support this new approach. 


It is important to state, as well, that training 
programs are not a substitute for job creation. A 
society which is creating new employment oppor- 
tunities at a vigorous rate will clearly need to take 
training seriously, but training programs will be of 
only limited use in the absence of such job creation. 


Finally, training must be seen in a broad context. 
Training programs should focus not only on getting 
people off the unemploymentrolls and back to work, 
but on giving them the tools to cope with change in 
the future. Training, as well, is essential if disad- 
vantaged groups such as women, visible minorities, 
native people and the handicapped are to participate 
in more equal terms in the labour market and in 
society. For this reason, the training programs 
which we develop must go beyond the needs of a 
particular application of skills and the needs of a 
particular job and develop the basis for further learn- 
ing. Training is more than simply an "investment" 
in "human capital". It is an essential part of a 
democratic society. 


Training also takes place in a social context in 
which some groups face disadvantages due to a 
number of barriers, among which is prejudice. 
Training programs must be seen as part of a series 
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of measures, including real equity in employment, 
which are designed to ensure adequate participation 
of disadvantaged groups in labour markets and in 
society as a whole. 


One particular barrier which many face is the lack 
of adequate child care spaces. While not the respon- 
sibility of the UI fund, the lack of child care services 
is a significant barrier for those with children, and 
this burden falls primarily on women. We urge 
governments to expand the resources available for 
child care services. 


Recognizing the Need for 
Adequate Earnings 
Replacement 


Adequate earnings replacement during training is 
especially important for the target groups which are 
at highest risk of becoming long-term unemployed 
- those with low educational attainment; single 
heads of household, especially female; older 
workers; and those laid off in small towns or isolated 
communities. In the case of these groups, training 
programs often cannot be undertaken unless it is 
accompanied by levels of earnings replacement suf- 
ficient to support trainees and their dependents. 
This support may include childcare, transport and 
other forms of assistance as well. At present, the 
level of training allowances provided under CJS for 
child care and other expenses may be a disincentive 
for many categories of workers to enter training, and 
must be reviewed. 


Recommendation 1 


Earnings replacement is central to the success 
of labour market programs. Therefore the Task 
Force wishes to emphasize a basic principle: The 
UI fund is the major source of earnings replace- 
ment for the unemployed, whether they are in 
training for future work or actively looking for 
work, UI funds must be devoted solely to income 
maintenance. Training costs should be paid out 
of other federal and provincial funds. Since 
training is important to the adjustment process, 


Report of the CLMPC Task Forces 


eligible training activities open to those on UI 
should be widened, but the cost of providing this 
training should not compromise the integrity of 
the UI fund as a source of earnings 
replacement. 


In this regard, the Task Force wishes to note that 
one suggested policy which we do not support is the 
use of UI funds as start up capital for new businesses. 
Policies to encourage some of the unemployed to go 
into business, if their skills are appropriate and the 
opportunities are available, have a place in 
economic policy. However, the UI fund is not the 
appropriate source of funds for this kind of initiative. 


In the case of older workers, one of the target 
groups identified as being most at risk of long-term 
unemployment, reintegration into the labour force is 
often not the only option. Policies that allow older 
workers to withdraw from the labour force are an 
important part of an overall labour market approach. 
This is especially the case when there is a lack of 
realistic job opportunities in some areas of the 
country and the prospects for re-employment 
through job training or relocation are slim. 


Twochanges to UI regulations in recent years have 
affected the level of income support available to 
older workers. The first change involves the treat- 
ment of severance payments, which were formerly 
treated as a lump sum payment for the purpose of 
determining UI benefits, and are now considered 
income from employment. The result of this change 
is that some workers have lost eligibility for UI 
benefits during the period their severance payments 
provided income support equivalent to their wages. 
(Normal eligibility for UI benefits is restored when 
this period is over). The second change involves the 
treatment of income from employer and CPP/QPP 
pensions. Pension income is treated as employment 
income and deducted dollar for dollar from UI 
benefits above the earnings allowance deduction 
level (25 percent of the UI benefit level). The result 
is to discourage many older workers from taking 
early retirement. Since both of these changes have 
had a negative impact on the current system of 
income maintenance for displaced older workers, it 
is the view of the Task Force that these changes 
should be reversed. 
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Recommendation 2 


The Task Force recommends that the Federal 
Government improve income maintenance for 
displaced older workers by changing the current 
Ul regulations governing severance pay and pen- 
sion income so that the regulations which applied 
prior to 1984 are restored. 


Overcoming the 
Balkanization of Labour 
Market Programs in Canada 


Virtually every major study of labour market 
policy in Canada in recent years has identified the 
number and variety of different labour market 
programs at all levels of government as a major 
issue. The result of this has been confusion, delays 
in bringing in new programs, and contradictory 
programs at different levels. 


As the CLMPC Task Force on Adjustment noted 
in early 1989, 


"Fragmented jurisdictions and competing objec- 
tives between the provinces and between levels of 
government pose serious impediments to our 
ability to adapt to changing international condi- 
tions. It is essential that governments find new 
ways of co-ordinating their actions to work 
towards the common goal of improving the adap- 
tability of the Canadian economy." 


In this endeavour, the federal government has an 
important role to play in ensuring that all Canadians 
have access to high quality programs, and that the 
national interest in improving the flexibility and 
adaptability of the Canadian economy as a whole is 
not overlooked. However, new programs must 
respect provincial jurisdiction in the field of educa- 
tion, and the large body of expertise which has been 
built up at the Provincial and Territorial level in 
designing and administering training. 


The Task Force endorses the recommendation of 
the CLMPC Task Force on Adjustment on this sub- 
ject. 
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Recommendation 3 


A permanent federal-provincial Council of 
Ministers responsible for labour market issues, 
with representation from the Territories, should 
be established to help develop better co-or- 
dinated policies. This Council should involve all 
departments with responsibility for labour 
market programs and should be supported by a 
federal-provincial secretariat. 


Upgrading the Level of Basic 
Skills 


While there are jurisdictional issues involved in 
the area of basic skills training, it is important that 
different levels of government co-operate to ensure 
that programs result in higher levels of basic literacy 
and numeracy among the population of job entrants. 
This is a critical issue since literacy remains the 
single most important barrier to skills upgrading. 


Among the issues dealt with by the Council of 
Ministers responsible for labour market issues, basic 
skills training should have a high priority. 


A stronger effort to combat illiteracy in the public 
school system will raise basic skill levels among 
new entrants to the labour market. The most impor- 
tant initiative in this respect would be to develop 
measures aimed at lowering the high school dropout 
rate, which is unacceptably high, and which results 
in young people going into the labour market with 
less than adequate basic skills. In addition, how- 
ever, further initiatives are needed for those already 
in the labour market and whose literacy problems 
bar them from further training. This issue is par- 
ticularly acute for older workers with low literacy 
skills which prevent them from taking advantage of 
upgrading and retraining programs, 


Combatting illiteracy will require more funding 
for new programs, including workplace based 
programs, and a wider dissemination of information 
about available programs. However, with respect to 
the unemployed and the UI account, (and especially 
the target groups identified as most at risk of 
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prolonged unemployment) this is essentially an 
earnings replacement problem. 


Recommendation 4 


Everyone with less than adequate literacy skills 
should have access to basic skills training. An 
important initiative in this regard would be to 
ensure that UI recipients taking basic education 
and literacy programs are deemed to be taking 
supportable training for UI purposes, and are 
therefore eligible for continued earnings replace- 
ment. 


Reforming the Delivery of 
Labour Market Programs 


The most critical need for labour market policy in 
Canada is to build institutions which have a high 
degree of flexibility in responding to local labour 
markets and to individual needs. At the same time 
these institutions need to maintain a perspective that 
ensures that all Canadians have access to high 
quality labour market programs, and that the public 
interest in a strong, flexible and adaptable national 
economy is recognized. 


There are numerous examples of labour market 
institutions in other countries with high degrees of 
flexibility and sensitivity in applying national 
guidelines to local needs. However, a stronger case 
for reform can be made by looking at the examples 
in Canada - few, admittedly - of local initiatives 
where community input, business and labour 
guidance, training and educational institutions, and 
the perspective and resources of local CEC’s have 
been combined in a manner that maximizes their 
effectiveness in serving the unemployed. 


These examples demonstrate that what is required 
to ensure that the system serves real needs is not 
drastic change, but evolutionary changes which use 
existing resources, structures and personnel more 
effectively. 


What is needed, in our view, is anew mechanism 
which incorporates the flexibility of decision- 
making rooted at the local level. Because of our 
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federal form of government, and the shared respon- 
sibility for many aspects of labour market policy, 
there are likely to be continuing tensions between 
the formulation of guidelines at the national level 
and the delivery of programs at the local level. It 
will be important to develop mechanisms which 
address these tensions and allow better coordination 
of labour market programs across jurisdictions. 


The foundation of a reformed labour market sys- 
tem, in our view, would be a series of Local Labour 
Market Boards which would have discretion over 
the application of labour market policy in the com- 
munity. This discretion would include respon- 
sibility for the supervision of the activities of local 
CEC offices, which would report, through the 
Director, to the local Labour Market Board. 


Such bodies would be composed of business and 
labour representatives, chosen for their knowledge 
of labour market issues, and community and other 
representatives, as appropriate. 


It will be critical, as well, that community groups 
and representatives of the educational community 
have sufficient representation, and regular access to 
the local Boards, to ensure that the local labour 
market boards, though driven by the labour market 
partners, are familiar with the educational and train- 
ing resources within their community. Given good 
will on all sides, a wide variety of institutional 
arrangements at the local level is possible, reflecting 
both the variety of labour markets and communities. 


At the local level, moreover, the expertise of 
labour and business, together with other input, such 
as from women’s groups, representatives of 
aboriginal peoples, and those with special needs 
such as injured workers and those with disabilities, 
will allow those responsible for program delivery to 
choose the most appropriate mix of institutional and 
workplace training. By its nature, this mix of needs 
and capabilities varies from region to region, and 
from community to community; national funding, 
and the setting of broad national objectives, must 
guide but not interfere with the ability of com- 
munities to control their own institutions and the 
manner in which they deliver services. 


95 


In following this route of devolving decision- 
making authority to the local level, Canada will be 
building on the experience of several other 
countries. As a recent OECD report noted, 
"Devolved decisions a priori take a shorter time to 
be implemented than in a system where implemen- 
tation has to go through each layer of the hierarchy". 
The result is likely to be a more efficient delivery 
system, and increased accessibility to clients. 


Efficient program management, and respect for 
provincial jurisdictions, will also require a series of 
Provincial/Territorial Labour Market Boards, 
jointly controlled by business and labour but includ- 
ing representatives of federal and provincial govern- 
ments and the Territories. The role of these Boards 
will be to advise governments on labour market 
policies and programs and their effective co-ordina- 
tion. These Boards, as well, would reflect the 
reality that, in practice, the delivery of training and 
education is a provincial responsibility. They will 
also have a role in advising the National Labour 
Market Board on the allocation of funds. 


At the national level, the setting of overall labour 
market objectives would similarly be the respon- 
sibility of the labour market partners, represented on 
a National Labour Market Board, jointly controlled 
by business and labour, but with representatives of 
other groups as well. Since the primary respon- 
sibility of the federal level of government is the 
setting of national objectives and the provision of 
funding in accordance with those objectives, this 
National Labour Market Board would be charged 
with determining the direction of expenditure for the 
up to 15% of UI program spending that is potentially 
available for developmental uses, to set guidelines 
for the overall training policy into which the spend- 
ing of these funds would fit, and to supervise the 
allocation of funds. 


The mandate of this national body should clearly 
reflect its responsibility to set broad national objec- 
tives for labour market policy, and its role in provid- 
ing funding, in such a way as to meet national 
objectives, to the provinces, territories and com- 
munities where the decisions on program delivery 
will be made. Decision making must rest at the local 
level, not at the national level, and national institu- 
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tions and guidelines must be supportive, not direc- 
tive. 


Such a national body must, ultimately, be account- 
able to the elected representatives of the people. 
Accordingly, the National Labour Market Board, as 
a federal government agency, would report to Par- 
liament - through the Minister of Employment and 
Immigration - on national labour market programs 
and the federal institutions devoted to administering 
these programs, on the allocation of labour market 
funds under national guidelines, and on the evolu- 
tion of labour market policy and programs in 
Canada. 


For many, especially labour and community rep- 
resentatives, the cost of lost wages and other costs 
may be a significant barrier to full participation on 
these Boards. Accordingly, it will be necessary to 
consider devoting resources to some form of wage 
replacement and cost reimbursement in cases where 
this is necessary to ensure adequate representation 
on these Boards. It will be necessary, as well, to 
devote resources to training and orientation, on a 
continuing basis, so that Board members are familiar 
with labour market and legislative changes which 
are likely to affect the outcome of labour market 
programs in their community. 


Recommendation 5 


The Task Force recommends that the federal 
government commit itself to the principle of busi- 
ness and labour guidance and supervision over 
the setting of basic labour market goals in 
Canada, and the delivery of labour market 
programs. We recommend, further, that this 
principle be embodied in a new structure of 
Local, Provincial/Territorial and National 
Labour Market Boards, controlled by business 
and labour but with community representation, 
including representatives of the educational com- 
munity, to exercise discretion over labour 
market policy and programs at all levels in 
Canada. 
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Recommendation 6 


The Task Force recommends that the federal 
government commit itself to reforming the 
decision-making process for the delivery of 
labour market programs so that effective 
authority for program design and delivery rests 
at the local level, not at the national level. This 
concept is compatible with a wide variety of in- 
stitutional settings and timetables for implemen- 
tation, but a commitment to the concept itself 
underlies any attempt at real labour market 
reforms, 


Counselling as a Labour 
Market Tool, and the 
Elimination of Inflexible 
Selection Criteria 


Specialized counselling services - services 
delivered by counsellors who are client-centered 
and focussed on the needs of the unemployed per- 
son, including those with special needs such as 
injured workers and those with disabilities, rather 
than on administration or claims processing - are an 
important resource for helping unemployed people 
return to work. Providing more, and more special- 
ized, counselling services is critically important for 
the reform of labour market programs in Canada. 


Unfortunately, most unemployed persons are 
matched with training programs not through coun- 
selling that determines their needs and capabilities, 
but through the administration of preset criteria that 
have the effect of disqualifying large numbers of 
people who could potentially benefit from training 
programs. 


As a result of the application of these inflexible 
criteria, counselling services have been under- 
developed, both in terms of quality and quantity. 
Moreover, these criteria themselves have had a 
number of negative results: 


* because they are determined nationally, with 
only limited discretion allowed at the local 
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level (e.g. the limited discretion with respect 
to the "six month rule", discussed below), 
they have tended to hamper the flexibility of 
program delivery at the local level; 


they have tended to disqualify many who 
would clearly benefit from training, such as 
those needing some types of basic skills train- 
ing in order to go on to further training; 


the application of the eligibility criteria have 
meant that, in many cases, clients who gain 
access to training programs do so when their 
skills and their self-confidence have already 
deteriorated to the point where they are less 
likely to benefit from training than if they had 
become eligible earlier. 


Adequate counselling services, together with an 
assessment of the needs of the client, are an essential 
element of labour market policy. Unfortunately, 
these services are not now provided to many clients, 
and the counselling services that are available are 
not necessarily geared to the special needs of the 
target groups who have been identified as most 
prone to long-term unemployment. 


In general, the linkages between employment 
counselling services and the UI claims processing 
that forms a large part of the activities of most CEC 
offices are weak or practically non-existent. UI 
recipients who are interviewed by insurance claims 
agents are not generally referred to CEC employ- 
ment counsellors unless they specifically request 
that this be done. Moreover, those who have been 
on UI for an extended period of time, and who might 
be expected to suffer skill deterioration as a result, 
are generally interviewed by CEC insurance agents 
only to determine if they are continuing to look for 
work, and not to determine if they would benefit 
from training. Especially in large urban centres, it 
is possible, and indeed likely, that many un- 
employed individuals will fall through the cracks. 


Counselling at the time of notice of job loss, or as 
soon after job loss as possible, has proven, in other 
OECD countries, to be one of the most cost effective 
labour market expenditures. Early counselling is 
the best way to identify in advance those most likely 
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to benefit from training and those most at risk of 
experiencing long-term unemployment. Early 
counselling allows these individuals to be enrolled 
in retraining programs before deterioration of skills 
and morale sets in as a result of prolonged un- 
employment. 


Early counselling also makes it possible in some 
circumstances to train people while they are still 
working, in the period between notice and actual 
layoff. This can involve some form of institutional 
training, possibly during work time, or training in 
the workplace. It may include basic literacy courses 
such as English and French as a second language, 
given in workplace settings. Workplace training 
programs may be especially important to older 
workers who have not been involved with institu- 
tional training for a long period of time and who may 
need specially designed programs delivered under 
circumstances that are less formal, and less in- 
timidating, than those delivered in educational in- 
stitutions. 


In the view of the task force members, the 
provision of counselling services at the time of 
notice of lay-off is an employer’s obligation. Un- 
fortunately, many circumstances occur when these 
services are not provided. In these cases the federal 
government must step in and ensure that the costs of 
adjustment are not borne by working people. The 
Industrial Adjustment Service (IAS) of the federal 
government has done excellent work in the past in 
helping workers and communities hit by lay-offs. It 
is a labour market program which has continued to 
work well over a long period of time, and its services 
should be extended. 


The members of the Task Force feel it is important 
to point out, as well, that improved counselling and 
on-the-job training programs devoted to those who 
are at risk of losing their job go hand in hand with 
adequate notice provisions in the case of lay-offs. 
Successful adjustment takes time and those laid off 
should have as much time as possible to prepare for 
change. Unfortunately, in some jurisdictions and 
under some circumstances, the lay-off notices under 
current legislation are not sufficient to provide a full 
range of counselling and retraining programs. 
While this Task Force has not been directly con- 
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cerned with examining lay-off and plant closing 
legislation, we must state our view that a close 
examination of this area is necessary if labour 
market adjustment measures are to work to their 
maximum effectiveness. 


Recommendation 7 


The Task Force recommends that lay-off and 
plant closure legislation, particularly the fairness 
and adequacy of advance notice provisions, be 
reviewed in each jurisdiction, with the goal of 
ensuring that these laws function effectively as an 
adjustment mechanism. 


Recommendation 8 


High quality counselling services should be 
available at the earliest possible period after 
notice of job loss or as soon as possible after the 
actual loss of employment. The cost of providing 
this service should normally be borne by a busi- 
ness as part of the process of economic adjust- 
ment. It is recognized, however, that some 
businesses are not in a position to bear these costs, 
and in these cases governments must step in and 
ensure that workers receive counselling services. 
These services may come from local CEC offices, 
from specialized counselling teams trained to 
deal with lay-offs and plant closures, or from 
resources available in the community. Accord- 
ingly, the resources devoted to counselling at 
CEC offices, and to the IAS service, must be 
increased. This counselling must be made more 
sensitive to the target groups with special needs - 
those with low educational attainment; older 
workers; single heads of household, especially 
female; and those laid off from long-term jobs in 
isolated communities and small towns. One 
method of improving counselling services would 
be to implement an automatic referral of UI 
recipients to CEC employment counsellors, or to 
outside community based counselling facilities, 
immediately after they have seen an insurance 
claims agent. 


With respect to eligibility criteria, which have 
acted as a substitute for counselling as a streaming 
tool, it is the view of the Task Force that these must 
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be eliminated as soon as possible. The most impor- 
tant of these, in our view, is the "six month rule". 


Recommendation 9 


The rule under Job Development - the major 
CJS program devoted to training the un- 
employed - that clients be unemployed for 24 out 
of the past 30 weeks (the "six month rule") should 
be abolished. Long-term unemployment is a 
critical and growing problem. Programs avail- 
able to those who are already long-term un- 
employed must be strengthened. But it will be 
important as well to direct increased resources to 
the earlier stages of this process, in order to 
identify those in the high-risk categories before 
their skills and self confidence deteriorate. 


We have already identified those groups of people 
who are most likely to be in this high-risk category 
for long-term unemployment. We are not suggest- 
ing that membership in these groups replace the six 
month rule as an eligibility criterion, but that sophis- 
ticated counselling and needs assessment at the front 
end of the process help these people at a point when 
they can most benefit from help. Target groups 
should be given priority in access to specialized 
counselling, before they become vulnerable to long- 
term unemployment. This counselling, it goes 
without saying, must be kept at arms length from the 
claims processing and policing function of the 
CEC’s. One way to do this may be to devote resour- 
ces to developing and supporting community-based 
counselling services, separate from the CEC’s, so 
that it is clear to those who need help at a difficult 
time in their lives that the counselling and enforce- 
ment functions are separate. 


Current federal labour market policy sets limits on 
the program lengths which can be supported by 
federal earnings replacement. In many cases these 
program lengths are not appropriate and result in 
people being cut off from vital earnings replacement 
before they have taken sufficient training to ensure 
they will not subsequently become unemployed. 
The determination of appropriate program length 
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should be part of the counselling process in accord- 
ance with local guidelines that reflect area labour 
market conditions and program availablility. Local 
CEC officials, guided by policy set down by the 
appropriate labour market boards, need to be given 
the discretion to make appropriate decisions about 
programs, including decisions about program 
length. 


In addition to the issue of program length, it is 
important that the question of what kinds of 
programs are deemed supportable for purposes of 
earnings replacement be reviewed. Programs which 
provide basic language, literacy and numeracy 
skills, and basic skills programs which are prereq- 
uisites to more advanced skills training, should all 
be deemed supportable for purposes of income re- 
placement. As well, it may be appropriate for some 
unemployed to take business management training, 
accounting, marketing and other related courses as 
a prelude to self-employment. The focus should be 
on the issue of whether programs contribute to 
employability, and not on rigid selection criteria. 


In addition it is important to stress that the design 
of training courses must take into account the needs 
of special groups such as injured workers and those 
with disabilities, 

Finally, while flexibility to meet local needs will 
be encouraged, there will need to be overall 
parameters to ensure that local labour market 
programming is cost effective and that local Labour 
Market Boards are accountable for the use of funds. 


Recommendation 10 


The appropriate length and nature of training 
programs, while subject to overall national 
guidelines and accountability for the use of funds, 
must be tailored to local needs and to the needs 
of individual clients. This will require the 
elimination of rigid program selection criteria 
and a significant devolution of decision making 
authority from national levels to local CEC offi- 
cials familiar with the needs of the community. 
It will mean, as well, the supervision of local 
delivery by the labour market partners. 
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Providing More Labour 
Market and Program 
Information 


There is a basic need for more accessible informa- 
tion on labour markets, training, government 
programs, and available job vacancies. The most 
effective way of increasing the efficiency of labour 
market programs is to ensure that nobody is 
prevented from acquiring a job because they were 
unaware of its existence, and that nobody is 
prevented from getting access to training programs 
because they were unaware of the existence of the 
programs or of the support services available. 


There is no single source of information concern- 
ing what programs and support services are avail- 
able for anyone attempting to gain entry to the 
training system. To a certain extent this is not 
surprising, given the large variety of programs avail- 
able at various levels of government; however, the 
lack of comprehensive and easy to use information 
hampers the efficiency of labour market program- 
ming, and prevents those with real needs from gain- 
ing access to appropriate programs. Given current 
technological capabilities, it may be worthwhile to 
explore various forms of easy to use on-line infor- 
mation systems, accessible from CEC offices, com- 
munity based counselling offices, and educational 
institutions. 

The efficiency of labour market programs is also 
hampered by the absence of comprehensive job 
vacancy listings. In such acircumstance, local agen- 
cies, and people attempting to use them, are 
hampered by lack of knowledge of what is available 
in the community for those who are seeking work. 


Recommendation 11 


The federal government should ensure that all 
CEC offices, all community-based job counsell- 
ing centres, and all educational institutions have 
access to a comprehensive and easy-to-use listing 
of federal and provincial training programs 
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available in their community, and that this infor- 
mation is updated regularly. Such a listing 
should include information on access to support 
services such as daycare. If the recommendation 
on setting up a Federal-Provincial Council of 
Ministers concerned with labour market matters 
is accepted, one result would be the creation of a 
mechanism for assembling this information. The 
federal government, however, should be respon- 
sible for making it readily usable by counsellors 
and clients. 


Recommendation 12 


CEC offices should be encouraged to improve 
the comprehensiveness of their job vacancy list- 
ings, and to take advantage of linkages with 
schools, workplaces, and community agencies 
both to disseminate and gather information, so 
that clients and agencies have comprehensive job 
vacancy information at their disposal. 


The Need to Review Labour 
Market Programs 


Labour market programs must always compete 
with alternative uses for public funding. Moreover, 
as society changes, our programs must evolve as 
well, to meet new needs. Accordingly, it is critical 
that governments build in the capacity and resources 
to evaluate whether programs achieve their objec- 
tives and meet the needs of the clients. The capacity 
to answer the questions, "Is it working?", and "Is it 
providing the best possible service to Canadians?", 
should be built into all new labour market programs. 


Recommendation 13 


The federal government should explore with 
the provinces and Territories a common system 
of data collection and system evaluation, so that 
the effectiveness of labour market programs, and 
the spending of public funds, can be monitored 
on a continuing basis. Among the issues which 
should be evaluated regularly are the efficiency 
of Unemployment Insurance, the Canadian Jobs 
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Strategy, the Industrial Adjustment Service, and 
provincial labour market programs, and the 
linkages between them, and the success of labour 
market programs in improving the labour 
market position of disadvantaged groups. 


Concluding Remarks 


As we have noted in our report, the inadequacy 
of training programs for the unemployed ranks as 
one of our most important labour market 
problems. Large numbers of unemployed people, 
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including many with special needs, are poorly 
served by existing labour market programs. It is 
time, in our view, to begin the process of reform- 
ing both how labour market policy is formulated 
and how labour market programs are delivered. 
The goal, of course, is to ensure that people’s 
needs are served, and that they continue to be 
served as labour markets evolve. Our recommen- 
dations, especially those concerning business and 
labour guidance over the setting of labour market 
goals and the delivery of labour market programs, 
constitute a foundation for the evolution of policy 
formulation and program delivery. It is time to 
begin this evolutionary process. 
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REPORT OF THE TASK 


FORCE 


FOREWORD 


TT" past summer we were invited to become 
members of the Task Force on Programs for 
Social Assistance Recipients. This task force was 
one of seven task forces set up by the Canadian 
Labour Market and Productivity Centre as part of the 
Department of Employment and Immigration‘s con- 
sultation exercise on the Labour Force Development 
Strategy announced last April. 


The mandate of the task force was to examine the 
barriers that social assistance recipients face in 
making the transition from welfare to employment, 
and to make recommendations on how training 
programs for social assistance recipients can be im- 
proved to ease this transition. 


In undertaking this mandate, however, the Task 
Force has also discussed some of the larger issues 
related to the training and employment of social 
assistance recipients. The Task Force acknowledges 
the need for specific, short-term recommendations 
in the areas contained within its mandate. However, 
it was also felt that short-term recommendations 
could not be discussed without placing them in the 
context of the longer term debate currently going on 
in areas such as daycare, housing and literacy. For 
that reason, the Task Force has included (in appen- 
dix 5) a discussion of some of the areas where it 
believes current social policy impacts on training for 
SARs. 


The task force report makes a total of 28 recom- 
mendations which the members believe would sub- 
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stantially improve the employment prospects of so- 
cial assistance recipients. 


Our report is divided into two major sections. In 
the first, an examination is made of the barriers faced 
by social assistance recipients: barriers arising from 
the lack of integrated training support mechanisms; 
barriers arising from poor system and program 
design; personal barriers; and financial disincen- 
tives. 


In the second major section of our report, which 
contains the bulk of the recommendations, an alter- 
native community-based approach to training 
programs for social assistance recipients is outlined. 
This alternative approach - both in its design and 
implementation features - would build around the 
principle that the delivery system must meet the 
individual needs of those on social assistance. It 
must therefore be accessible, flexible, and ultimate- 
ly focused on providing marketable and transferable 
skills to individuals. 


We do not pretend to have made a set of recom- 
mendations that will solve all of the problems facing 
social assistance recipients with respect to training 
and employment. This was beyond our personal 
capabilities, even if we had substantially more time 
to carry out our task than indeed was available. 


Equally, we do not pretend to have addressed the 
special needs and circumstances faced by some 
groups of social assistance recipients, in particular 
recipients who are Native Canadians. In the Task 
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Force’s view, the question of programming for Na- 
tive recipients is inextricably linked to the issue of 
Native self-government and therefore is beyond the 
mandate of this Task Force. Having said that, how- 
ever, the Task Force does believe that its report is 
integrative and provides a useful framework for 
program design that is capable of being adapted to 
the myriad of situations and experiences faced by 
various groups of recipients. 


We are confident that our recommendations would 
substantially improve the position of social assis- 
tance recipients and we look forward to discussion 
of these recommendations with a broader com- 
munity. ‘ 


Daryl Bean 
Marcy Cohen 
Ken Murdoch 
Linda Torney 
Peter Vivian 


Peter Woolford 
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USE OF THE UI ACCOUNT 


I the Labour Force Development Strategy docu- 
ment, $50 million is earmarked for increased 
employment programming for SARs. While the 
Task Force strongly supports the need for greater 
funding of SAR employment programs, the Task 
Force feels compelled to express its clear disagree- 
ment with using the UI Account to finance addition- 
al programming. The UI Account, which is fully 
funded by premiums paid by employers and 
employees, is meant to provide "insurance" income 
to workers. While social assistance recipients also 
require income to support them while they are seek- 
ing to establish themselves in the labour market, the 
Task Force feels this income should logically be 
provided under the Canada Assistance Plan and 
other funding mechanisms already set up to provide 
income and training opportunities to SARs. 


Despite our objections to using the UI Fund as a 
source of funding, the Task Force agreed to meet and 
discuss the question of allocating additional funds 
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for SAR training, primarily because it believes the 
question of training is too important not to be ad- 
dressed here. Canada’s social assistance recipients 
are Clearly in need of greater training opportunities 
if they are to make the transition from dependence 
to employment in the mainstream work force. In the 
Task Force’s opinion, training is the only real op- 
portunity disadvantaged workers have to adjust and 
succeed in an economy dominated by technological 
and competitive pressures. For that reason, the Task 
Force felt it must do its part in contributing to the 
debate over reform of Canada’s training system. 


Recommendation 1 


While the Task Force is in agreement that 
social assistance recipients need training and 
other financial supports, it is opposed to the use 
of U.I. funds for any purposes other than income 
maintenance for the unemployed. 
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REVIEW OF CJS/SAR PROGRAM 


BARRIERS 


I: order to design better programs, it is important 
to understand the barriers which currently im- 
pede the success of social assistance recipients. Task 
Force research indicates that most barriers to train- 
ing for SARs arise from poor program design, rather 
than from any inherent difficulties of social assis- 
tance recipients. Consequently, many program bar- 
riers could be removed simply by designing more 
effective programs. Unfortunately, this task is com- 
plicated by the fact that the needs of severely 
employment disadvantaged people are complex, 
and there is very little in the way of evaluation 
reports or demographic research studies to provide 
direction in terms of effective program solutions. 


Existing evaluations of Canadian Jobs Strategy 
(CJS) programming for SARs are limited, since 
many of the projects are in the early stages of 
development. The lack of national criteria in pro- 
gram standards has also hindered the Task Force’s 
ability to assess the relative effectiveness of various 
program approaches. At a minimum, existing 
evidence suggests it is critical to address the specific 
needs of all individuals in order to avoid "creaming." 
Programs that engage in creaming produce positive 
results by helping people who probably would have 
found employment opportunities on their own. 


In spite of these limits, the Task Force identified 
the following barriers for those individuals currently 
on federal/provincial social assistance programs 
who desire to either obtain training or enter the work 
force. This material is based on the Task Force’s 
own evaluation of CJS training programs (contained 
in appendix 3), as well as on reported experience of 
Clients in specific programs, problems reported by 
welfare administrators, evaluation literature and 
briefs written by various interest groups concerned 
with the training of welfare recipients. 
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Barriers Arising from Lack 
of Integrated Training 
Support 


Lack of subsidized child care and 
other training supports 


In the Task Force’s opinion, lack of subsidized 
child care is the single greatest barrier to SAR par- 
ticipation in training programs. Child care costs, 
however, are not the only costs incurred by in- 
dividuals who undertake training. Enrolling in a 
training program may also compel the trainee to 
incur additional expenditures on clothing and 
transportation among other things. Training 
programs that do not provide income allowances for 
training-related expenditures impose a significant 
financial burden on the recipient which acts as a 
disincentive to participation in training programs. 
Indeed, because of the lack of coverage of these 
costs, training remains a prohibitively expensive 
alternative for many SARs. 


Lack of program linkages 


Employment enhancement programs are delivered 
by municipal, provincial and federal governments. 
Social assistance clients are served by municipal and 
provincial bureaucracies. The plethora of programs 
and delivery mechanisms makes it difficult for in- 
dividuals to find their way through the maze of 
options. 


Equally, the lack of linkages makes it almost 
impossible for a SAR trainee to progress smoothly 
through a series of training programs from pre- 
employment training, in areas such as literacy or 
English/French as a second language, to lifeskills 
training and to specific employment training. 
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Without this coordination among various levels of 
program givers, participants find their "training 
plans" at best delayed and at worst frustrated al- 
together. The lack of coordination between 
programs and the variety of features within separate 
initiatives make many training and welfare projects 
incompatible. 


Barriers Arising from Poor 
System and Program Design 


Lack of access to information 
regarding CJS training 


At present, there is no guarantee that all eligible 
social assistance recipients will be informed about 
training opportunities. Some welfare workers are 
given information about CJS programs for SARs by 
local Canada Employment Centre representatives. 
Welfare clients may find out about programs 
through welfare workers, CEC counselors, 
newspapers or "word of mouth". 


Because of the complexity of program options, 
many clients currently on welfare are simply not 
aware of CJS/SAR training opportunities. 


Program eligibility requirements 
and targeting 


Problems arise in matching appropriate clients to 
available training programs for a variety of reasons. 
In some cases, restrictive training criteria exclude 
welfare recipients who would do well once ad- 
mitted to the program. 


For instance, some training courses require the 
individual to have completed grade twelve before 
entering the course. This eligibility requirement 
ignores the fact that a significant number of SARs 
are either illiterate or have an educational attainment 
well below that of a high school graduate. While 
programs must have eligibility criteria to be effec- 
tive, these programs must be designed with enough 
flexibility to includea variety of life-skill and educa- 
tional components. Targeting for specific types of 
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employment training, in the absence of a broader 
understanding of the welfare client population, ex- 
cludes many potentially excellent candidates. 


Lack of general educational 
upgrading programs 


The insufficient number of educational upgrading 
programs at the provincial and local community 
level makes it difficult for welfare clients to enter 
training programs. Without better access to literacy 
training, English/French as a second language, adult 
basic education and other pre-employment training, 
a significant portion of the welfare population will 
continue to find participation in programs very dif- 
ficult. 


If a major effort is not made to incorporate an 
educational upgrading component into training 
programs for social assistance recipients, few will 
be able to benefit from employment-related training. 


The definition of 
employable/unemployable 


The basis for determining which welfare clients are 
eligible for employment enhancement programs is 
their "employability". (An explanation of the cur- 
rent employable/unemployable distinction is 
provided in appendix 1 of this paper.) 


The employable/unemployable distinction 
prevents a significant number of SARs from par- 
ticipating in training programs. Current definitions 
of "employable" vary from province to province and 
have little or no connection to an individual’s ability 
or willingness to participate in training oppor- 
tunities. For example, people with disabilities are 
generally labelled as unemployable by provin- 
cial/territorial welfare systems even though many of 
these individuals want to work and are capable of 
working. Given this system of categorization, a sig- 
nificant portion of the SAR population will be un- 
able to access training opportunities. 
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Racism and discrimination 


A recent survey of SAR trainees produced by the 
National Anti-Poverty Organization (NAPO) sug- 
gests that persons with disabilities, visible 
minorities, Native Canadians, refugees and recent 
immigrants among others frequently suffer from 
discrimination at the hands of training instructors 
and administrators. The presence of overt racism 
and more subtly negative attitudes towards certain 
groups of SARs within the training system poses a 
substantial barrier to both the individual recipient’ s 
participation and achievement within a training pro- 
gram. Governments must actively root out the forms 
of racism and discrmination inherent in the current 
training system if it wants those recipients who are 
in greatest need of training to benefit from it. 


Availability of training 


Many training courses offered through the 
CJS/SAR program are not available in rural areas 
and remote communities. Indeed, the education 
system has not yet used its full potential of tech- 
nologies such as computers and satellite television 
to provide individuals in remote communities with 
long distance educational opportunities. Conse- 
quently, recipients in those areas wishing to take 
training courses must leave their communities and 
their support networks behind. 


Equally, some single parents, people with dis- 
abilities and other recipients have little access to 
training opportunities because they are not capable 
of undertaking programs on a full-time basis, and 
very few programs are made available on a part- 
time basis. Similarly, many government training 
programs are also available only on a school year 
basis, rather than on a continuous basis. This em- 
phasis on school year programming means that 
some individuals are compelled to wait several 
months until they can gain access to a training 
course. Until all programming is offered on a con- 
tinuous basis with a part-time option for those in- 
dividuals who are unable to undertake full-time 
training, many SARs will continue to be excluded 
from training possibilities. 
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Inadequate training periods 


To be effective, training needs to be of sufficient 
length to provide the basic skills required for 
employment. Some of the training offered to wel- 
fare recipients is not adequate because the courses 
are too short. Social assistance recipients who have 
been on welfare for long periods of time may need 
longer training periods to increase their self-con- 
fidence and bring them to the job-ready stage. 


A significant number of people on social assistance 
are functionally illiterate and need more than four 
months of training to acquire necessary literacy 
skills, Life skills courses are needed in many cases 
even before any form of upgrading or employment 
related training. The Ontario Ministry of Culture 
and Communications estimates that up to 900 in- 
structional hours may be needed to bring an adult to 
a level of functional literacy. An additional 400 
instructional hours are required to bring a person to 
the level of grade 12. 


Appropriate training 


The lack of labour market analysis hinders the 
development of appropriate training courses for so- 
cial assistance recipients. In many cases, people are 
being trained for jobs that are not in demand. Fur- 
thermore, poor program design, including lack of 
clear criteria and objectives often creates a needless 
sense of failure among participants. 


The key constraint hindering governments from 
providing appropriate training is the lack of good 
evaluation data. Without research on training 
programs, governments have little basis to deter- 
mine which programs are most effective or ap- 
propriate for specific clients - either in terms of the 
kind of training offered or the kinds of demand for 
those newly acquired skills in the labour market. 


Lack of uniform criteria 
The lack of national criteria with respect to setting 


benefit rates for social assistance or determining 
eligibility for training programs represents another 
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barrier to program participation. Without national 
criteria to define the minimum entitlements of SARs 
in areas of quality of training and counselling, ques- 
tions of equitable access across jurisdictions remain. 
The lack of national criteria also makes it difficult 
to measure program success. National standards 
could help ensure efficiency in terms of the alloca- 
tion of scarce financial resources. 


The short-term nature of funding 


Under the current CJS/Four Cormered Agreement 
funding mechanism, many innovative pilot training 
programs for SARs operate with no guarantee that 
the successful ones will be able to continue for more 
than one or two fiscal years. This is particularly true 
of SAR employability projects funded under the 
Innovations program of CJS. The short time frame 
imposed on the design and implementation of new 
SAR programming is both financially inefficient 
and psychologically destructive for those SARs par- 
ticipating in a short-term training program. For 
those SARs who have not yet participated in a 
program, the short duration of most training 
programs makes it difficult for the individual to keep 
track of which programs are available to access. 


Personal Barriers 


Lack of self-confidence 


Lack of self-confidence is one of the biggest bar- 
riers for social assistance recipients wishing to enter 
employment-related training courses. Sole support 
parents, youth and people with disabilities face the 
critical problem of low self-esteem. This emotional 
barrier is common to the majority of recipients and 
is the result of the marginalization and stigma that 
comes from being on welfare. 
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Financial Disincentives 
Loss of benefits 


Many social assistance recipients have a difficult 
time making the transition from welfare to employ- 
ment because the loss of welfare income and 
benefits-in-kind that are part of the welfare system 
are not made up for in low wage jobs. 


Though welfare rates in all provinces are sig- 
nificantly below Statistics Canada’s Low Income 
Cutoffs (known as the Poverty Lines), they average 
20% above minimum wages. Leaving welfare for 
entry level employment therefore often means 
losing income and other benefits. 


Single parents are particularly at risk because the 
costs of child care, housing subsidies, transportation 
and medical care are not paid once the client is off 
welfare. In some cases, welfare departments carry 
the cost of these items for a limited time after the 
completion of training. However, once the benefits 
are lost, clients face a major increase in living ex- 
penses. 


Tax-back of employment earnings 


In some cases when welfare recipients become 
employed or enrol in training programs their welfare 
income is reduced. Every province has different 
earnings incentive formulas. Some formulas begin 
to deduct income from welfare cheques after the 
client has earned as little as $50 a month. Earnings 
deduction formulas (tax-back rates) can lower the 
motivation of recipients to get off welfare by taking 
away their earned income. 


In other cases, earnings incentive formulas reward 
part-time work more than full-time work because 
the combination of welfare income and part time 
earnings is greater than the income from full time 
employment. 


The loss of in-kind benefits, tax-back rates and low 
wages combine to make employment an unattrac- 
tive option for many welfare recipients. 
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Lack of employment 


Lack of employment opportunities generally func- 
tions as a disincentive to welfare recipients who 
might otherwise apply for employment related train- 
ing. 

There is disturbing evidence that significant num- 
bers of clients are not able to find employment in 
their communities after the completion of training 
programs. A recent study compiled for CEIC found 
that the percentage of past training participants who 
remained on welfare ranged between 10 and 59 per 
cent, depending on family type. Another 8 to 48 per 
cent of those surveyed became social assistance 
recipients after training - even though these people 
were not on social assistance prior to taking training 
courses. 


In single industry and rural communities, lack of 
employment opportunities remains a particularly 
troublesome barrier to SAR participation in training 
programs. 


As the above list of barriers suggests, there are 
many issues raised by the current design and ad- 
ministration of CJS/SAR training programs. Many 
of these barriers can be overcome by placing greater 
control and choice over training options in the hands 
of training participants. The Task Force’s evalua- 
tion of Canadian Jobs Strategy programming for 
SARs (contained in appendix 3) supports the view 
that the most successful training programs are com- 
munity-based, client-driven, flexible, based on 
voluntary participation and focused on integration 
of social assistance recipients into mainstream train- 
ing and employment programming. 


It appears that federal and provincial officials in 
charge of the Four Cornered Agreements are in basic 
agreement with the Task Force on these points. 
During a June 1989 National Program Meeting on 
the Employability Enhancement Initiative, federal 
and provincial officials were emphatic in stating that 
all future programs be designed with a strong client 
focus. The conference also suggested that programs 
should be voluntary in nature, more decentralized 
in both authority and administration of programs, 
and, where possible, place clients in mainstream 
programs, rather than segregate SARs in programs 
exclusive to them. 
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There is strong evidence that programs with these 
attributes produce actively involved, highly- 
motivated individuals. For these reasons, the Task 
Force believes that community organization, client- 
centred focus, flexibility, voluntary participation 
and mainstream integration must be viewed as the 
guiding characteristics of all program reforms sug- 
gested in the Task Force recommendations. Indeed, 
the Task Force expects that all Task Force recom- 
mendations will be interpreted to include these char- 
acteristics. 


Recommendation 2 


The Task Force believes that all reforms made 
to Canada’s training system for SARs should 
include a clear commitment to the use of com- 
munity-oriented, client-centred programming, 
flexibility in program design, voluntary par- 
ticipation on the part of participants and integra- 
tion of recipients into mainstream training and 
employment programming. All recommenda- 
tions made by the Task Force should be inter- 
preted as including a commitment to these 
guiding principles. 


While the main thrust of this report is directed 
towards encouraging the provision of greater and 
more effective training programs, the Task Force 
wishes to make clear that it does not see training as 
a solution to all the problems faced by social assis- 
tance recipients. As the 1981-82 recession 
demonstrated, training and education cannot 
guarantee an individual a job in times of high un- 
employment. For this reason, the Task Force 
believes that any commitment to providing quality 
training to individuals must be matched by an equal- 
ly strong commitment on the part of governments to 
the principle of fullemployment. Only with an equal 
effort on both the training and employment front 
will governments be able to offer disadvantaged 
workers a credible alternative to long-term welfare 
dependency. 
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Recommendation 3 


The federal/provincial/territorial governments 
must reaffirm their commitments to the principle 
of full employment and to encouraging the crea- 
tion of quality jobs. Recognizing that training is 
not a panacea for unemployment, the Task Force 
urges governments to make some attempt to 
match training programs with forecasts of 
quality jobs available in the labour market. 
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AN ALTERNATIVE 


COMMUNITY-BASED APPROACH TO 
THE DELIVERY OF SOCIAL 
ASSISTANCE TRAINING PROGRAMS 


B oth in the previous section and in appendix 3 
the Task Force has outlined the weaknesses of 
the current program delivery system for social assis- 
tance recipients. It has been demonstrated that poor 
program design and inadequate coordination among 
interested community groups and the various levels 
of government have created a number of barriers 
which prevent many SARs from accessing the train- 
ing and education opportunities they are entitled to. 
In an effort to improve this situation, the Task Force 
on Programs for Social Assistance Recipients has 
suggested the creation of a more "community- 
based" delivery system for SAR programming. This 
section attempts to provide greater detail on how this 
alternative delivery system would be designed. The 
section also lists Task Force recommendations re- 
quired to implement this alternative system of pro- 
gram design and delivery. 


Basic Principles on Which 
the Task Force Agrees 


Before outlining an alternative model for delivery 
of SAR programming, we must state clearly what 
the guiding principles of this system should be. The 
Task Force has devoted much of its efforts to for- 
mulating the principles and concepts which it 
believes should shape this alternative system. The 
principles which have evolved and on which con- 
sensus has been achieved are listed below. 
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Educational upgrading and skills 
training as the focus of the 
system 


While every SAR training system should provide 
a variety of services to individuals, including spe- 
cialized counselling, information/advice and 
employment, the Task Force strongly believes that 
educational upgrading and skills training must 
remain the focus of the system. In the Task Force’s 
view, the goal of all SAR training systems should be 
to provide relevant, marketable skills to recipients. 
This should enable successful participants to rejoin 
the mainstream work force. The main way of ensur- 
ing that trainees receive marketable skills is to pro- 
vide them with work-related training in rapidly 
growing, mobile occupations. Clearly, work-re- 
lated training includes relevant pre-employment 
training in areas such as adult basic education, 
literacy training and English or French as a second 
language. What the Task Force does not accept, 
however, is the use of government program dollars 
to train SARs for occupations which offer little in 
the way of transferable skills or job mobility. This 
does not mean that welfare recipients with modest 
occupational ambitions or ability should be 
prevented from undertaking lower-skilled occupa- 
tional training. The Task Force strongly believes 
that all training should be directly linked to the 
desires and needs of the individual and that SARs 
should be able to choose the direction they wish their 
training to take them. Nonetheless, the Task Force 
does believe that as a general rule, SAR program- 
ming dollars should be used for training recipients 
in those occupational areas where real potential for 
upward income mobility exists and reasonable 
career expectations can be achieved. 
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Recommendation 4 


Both pre-employment and employment train- 
ing programs to which the federal government 
contributes financing should provide 
marketable, transferable skilis to individuals. 
Funding is not to be used to provide training in 
low-skilled occupations except in exceptional cir- 
cumstances as defined by the community. 


Greater use of the public 
education system and community 
groups in delivering 
programming 


At present, most provincial/territorial social as- 
sistance systems rely almost exclusively on "inter- 
nal" and related government staff to provide 
- counselling, life-skills training and some employ- 
ment training to SARs. The current structure ig- 
nores the fact that most communities have a wide 
variety of public educational institutions and com- 
munity groups who have built up expertise in 
providing counselling and other services to special- 
ized clients, many of whom are SARs. The Task 
Force has suggested that the delivery system should 
take greater advantage of this community expertise 
by giving community colleges, local boards of 
education and other community groups more 
responsibility for introductory counselling and pre- 
employment training of SARs. 


Build on institutions and 
programs which have been 
shown to be effective 


Task Force discussions suggest that some chan- 
ges are required to make Canada’s social assistance 
system responsive to the training and education 
needs of its clients. Equally, however, it is agreed 
that reforms will be more feasible and effective if 
they build on institutions and programs which have 
demonstrated their effectiveness in helping SARs 
return to the work force. Institutions such as com- 
munity colleges, high schools and local community 
groups which have acquired significant expertise in 
training SARs and other disadvantaged workers 
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should be relied upon extensively to help carry out 
& more community-based approach to the delivery 
of SAR training. Public education institutions and 
community groups are also well placed to provide 
outreach training and educational services to those 
individuals located in rural or remote communities 
Indeed, by combining traditional educational 
methods with the new approaches made possible by 
satellite television and computer technology, com- 
munity colleges and other public educational institu- 
tions are capable of providing a wide range of 
training options to a rural clientele that has tradition- 
ally lacked opportunities. In Saskatchewan, for ex- 
ample, the provincial department of education is 
currently collaborating with the computer company 
IBM to provide a system of computerized literacy 
training known as Principle of the Alphabet 
Literacy System (PALS) to both rural and urban 
residents. In addition to establishing eight per- 
manent learning centres, the project involves using 
four mobile teaching units to serve smaller and more 
remote locations. 


Recommendation 5 


Training programs are to be delivered in con- 
junction with public education institutions, 
labour, business and community groups. Public 
institutions should make a special commitment to 
delivering educational and training programs to 
residents of rural and remote communities. In 
addition to providing a traditional range of ad- 
visory and instructional services to rural 
trainees, public education institutions (with the 
assistance of government) should strive to make 
better use of satellite television and computers to 
provide alternative, long-distance educational 
opportunities to SAR clients. 


From the perspective of programming, the prin- 
ciple of building on what works suggests that ongo- 
ing programs and pilot training programs which 
have demonstrated a high degree of success should 
be given a guarantee of long-term funding. This 
alternative makes far more sense than the current 
scenario of having pilot projects disappear at the end 
of each fiscal year, only to be replaced by another 
program which may or may not be as successful. In 
the Task Force’s opinion, successful pilot projects 
currently funded under short-term programs such as 
CJS’s Innovations program should be transferred to 
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another programming area that would provide for 
longer-term funding of projects. Indeed, the Task 
Force recommends that pilot training programs 
funded by either the federal or provincial/territorial 
government be provided with some guarantee of 
longer-term funding in those cases where the pro- 
gram has demonstrated its effectiveness at providing 
marketable skills to SARs. 


Recommendation 6 


The Task Force recommends that short-term, 
pilot training programs sponsored by either the 
federal government or the provinces/territories 
be provided with a guarantee of longer term 
funding in those cases where a program has 
demonstrated its effectiveness at providing 
marketable skills to SARs. 


A full range of training, lifeskill 
and other educational 
opportunities should be available 
equally to all SARs 


The Task Force believes that each community or 
region of Canada should be required to provide a full 
range of pre-employment and employment training 
to social assistance recipients who wish to undertake 
training. This should include: literacy/numeracy 
training, adult basic education, English/French as a 
Second Language courses, occupational and 
academic training, as well as access to more special- 
ized counselling for those SARs who are suffering 
from emotional, physical and other difficulties. 


Recommendation 7 


The Task Force recommends that each com- 
munity or region strive to provide a full range of 
pre-employment and employment training for 
social assistance recipients, including the option 
of part-time training. To ensure this full menu of 
training options, literacy, numeracy, 
English/French as a second language and lifes- 
kills training must be recognized as legitimate 
programs for funding purposes. 
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In the Task Force’s opinion, access to this full 
menu of training options cannot be guaranteed un- 
less the federal and provincial governments also 
guarantee SARs income security while undertaking 
training. Income security does not refer only to the 
SAR’s right to continue receiving social assistance 
while on training, but also to the need for full 
coverage of child care, transportation, clothing and 
other costs incurred as a result of training. While the 
Task Force believes that training allowances should 
generally be available to all SARs on an equal basis, 
it also recognizes that some recipients with special 
needs (in particular, people with disabilities) may 
require larger training allowances to participate in 
programs. Any system of training support imple- 
mented by government should recognize this fact. 


Recommendation 8 


Governments must fully subsidize the cost of 
child care for those social assistance recipients 
requiring child care in order to participate in 
training programs. 


Recommendation 9 


While an individual is on training, it is the 
responsibility of the provincial/municipal 
governments to provide adequate income sup- 
port to trainees. This is to include allowances for 
transportation, clothing and other costs incurred 
during the training program. As well, benefits- 
in-kind such as medical, drug, dental and vision 
care are to be continued during the training 
period. These benefits should be continued for a 
period of time during the initial period of 
employment and can be phased out according to 
income level. 


The Task Force also believes that access to student 
loans to attend community college or university 
courses should also be included under any broad 
guarantee of income security made to SARs by the 
federal government and the provinces. In many 
provinces, SARs are currently restricted from ac- 
cessing student loans while maintaining their social 
assistance benefits. In the Task Force’s view, this 
tule needlessly prevents SARs from obtaining the 
longer-term education they often need to move into 
marketable, upwardly-mobile occupations. 
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Recommendation 10 


The Task Force recommends that social assis- 
tance recipients wishing to enrol in higher educa- 
tion courses be allowed to maintain their social 
assistance benefits and to access student loans in 
order to continue their education. 


Advocates to support and inform 
the recipient 


The inadequacy and, in some cases, unavailability 
of information on training for SARs is a sorry 
trademark of the current social assistance system. 
Task Force discussions suggest that an alternative 
delivery system should try to alter this situation by 
clearly separating the advocacy/information side of 
social assistance from the policing/income main- 
tenance side of the system. In the Task Force’s 
opinion, immediate, up-front information sessions 
with an advocate welfare worker who is clearly on 
the side of the SAR client should be a right of every 
individual who enters the welfare system. 


The Task Force’s concept of an advocate worker 
is explained in more detail in the next section. What 
should be made clear here, however, is that the 
advocate worker is expected to be the primary 
source of information on the training and education 
opportunities available to individual SAR clients. 
To fulfill this function, however, advocate workers 
must have genuine knowledge of the problems faced 
by SARs and should be representative of the SAR 
population. Government commitments to the prin- 
ciples of affirmative action and employment equity 
should be used to ensure that advocate workers have 
among their numbers single parents, visible 
minorities, Native Canadians, people with dis- 
abilities and other groups that are reflective of the 
current SAR population. Only through this principle 
will advocate workers be able to provide SARs with 
peer advocacy and advice. 


In general, advocate workers should ensure that 
SARs have the information and emotional support 
required to make crucial decisions about their fu- 
ture. They would help an individual SAR draw up 
aconcrete plan of action which may set out several 
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stages of pre-employment and employment training 
directed towards a specific occupation. Pre- 
employment training would include elements such 
as life-skills training, literacy or adult basic educa- 
tion training, English or French asa second language 
training, and support group sessions with other 
SARs who are in similar circumstances. 


Asan individual S AR progresses through his or her 
plan of action, the advocate worker should remain 
the main focus of support, advice and information 
for the trainee. For example, the advocate worker 
would ensure that the trainee has adequate income 
support to continue training. This may include find- 
ing daycare for children, accessing transportation 
and clothing allowances for the SAR client as well 
as altering the plan of action for the SAR client as 
the needs and wants of the trainee change. 


All training opportunities should 
be made available to SARs on a 
voluntary basis 


The Task Force does not believe that SARs should 
be compelled to participate in training programs or 
in any kind of information or counselling session. 
However, the Task Force does believe that SARs 
should be systematically informed of the availability 
of an advocate worker who can provide individual 
recipients with information on training and educa- 
tional opportunities. Welfare authorities should use 
posters, media campaigns as well as notices 
enclosed in the recipient’s social assistance cheque 
to inform SARs of their right to an advocate. Equal- 
ly, the Task Force believes that social workers, and 
other relevant employees of provincial and 
municipal welfare systems should also receive sys- 
tematic notification of the availability of advocate 
workers so that they will also be capable of inform- 
ing and advising SAR clients of opportunities. 


This notification of the availability of an advocate 
worker should be done on a regular basis to remind 
individual recipients that the opportunity for train- 
ing is there whenever they wish to use it. The Task 
Force hopes that by allowing SARs to, in effect, 
select themselves for training, the social assistance 
system will help reinstate a sense of control and 
choice in the lives of SARs. 
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Recommendation 11 


The Task Force recommends that all participa- 
tion in training and information sessions be on a 
voluntary basis. 


SAR participants should have 
clear expectations of what they 
can and cannot expect to derive 
from government funded 
training programs 


Training programs in which government is par- 
ticipating financially should have a clear and con- 
sistent set of objectives and criteria so that trainees 
and potential trainees know what to expect from any 
particular training program. While the Task Force 
is both incapable and unwilling to jist what all the 
objectives and requirements of SAR training 
programs should be, a few of the more basic require- 
ments can be highlighted here. For example, the 
Task. Force believes all training programs should 
fulfill the requirement that training provide par- 
ticipants with marketable, transferable skills. 
Another obligation that should be imposed on all 
training programs is that programming be thorough- 
ly evaluated to assess its rate of success. 


An equally important requirement of training 
programs should be to convey honestly to par- 
ticipants the challenges facing a trainee once train- 
ing is completed and the recipient is struggling to 
make the transition from dependency to full-time 
employment. During this phase, the individual SAR 
requires substantial support and guidance from ad- 
vocates and other training staff in order to set realis- 
tic objectives for his or her employment future. 
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Need for national criteria in 
programming 


While flexibility in program design ensures that 
specific community needs will be met, this 
flexibility must be tempered with strong national 
criteria outlining minimum levels of services and 
entitlements SARs can expect. National criteria for 
program design are a means of ensuring that SARs 
from ail regions of Canada have equal access to 
opportunities to improve their life and become 
employed members of society. The Task Force 
believes that such criteria should include a guarantee 
that all SAR training programs meet a basic level of 
quality. National criteria would involve estab- 
lishing some form of requirements for program 
design and evaluation at the local level. Such 
criteria would insist that all programs meet prin- 
ciples of equity and effectiveness and achieve ob- 
jectives such as the teaching of transferable, 
marketable skills. 


Recommendation 12 


The federal government should establish na- 
tional criteria in consultation with business, 
labour, community groups and provincial/ter- 
ritorial governments. These national criteria 
will govern the design, implementation and 
evaluation of federal/provincial training 
programs. Such criteria should establish mini- 
mum levels of quality to be guaranteed training 
participants. 


Recommendation 13 


National criteria should include the principle of 
equity. Funding is to be conditional on providing 
programs to all members of the social assistance 
community, such as single parent women, people 
with disabilities, Native Canadians, visible 
minorities, rural and remote community resi- 
dents, immigrants and severely employment dis- 
advantaged individuals. 
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Where possible the federal and 
provincial governments should 
use a longer term approach to 
program budgeting 


The Task Force has observed that one of the most 
destructive aspects of current program design and 
implementation is that it generally runs on a fiscal 
year basis. The need to plan and disburse program 
funds within such a short time frame can distort 
program effectiveness and lead to irrational program 
selection. In order to overcome this barrier, the Task 
Force has agreed that "term" agreements of 5 years 
should govern most programming and delivery 
decisions negotiated between community organiza- 
tions and government authorities. At both the 
federal and provincial level, numerous examples of 
these kinds of term agreements already exist. Shift- 
ing to a term approach to funding SAR training will 
help ensure both consistency and reliability in SAR 
programming and design. 


Need for better program linkages 
and joint funding of initiatives by 
governments 


A review of current CJS/SAR training initiatives 
Suggests that program success is greatest in those 
cases where federal, provincial and municipal 
authorities have coordinated and cooperated in the 
design and delivery of programming. At present, 
the tangle of training programs available at various 
levels of government is unfathomable to most SARs 
and therefore underutilized. As the National Anti- 
Poverty Organization (NAPO) pointed out ina 1989 
survey of SAR trainees, the lack of clear links be- 
tween various training programs frequently creates 
needless delays and obstructions for many welfare 
recipients who attempt to move from basic literacy 
or language training on to an occupational training 
program. In NAPO’s opinion, poor coordination 
among programs is the single greatest barrier 
preventing SARs from progressing smoothly 
through various stages of training. 


In addition to obstructing sequential training, poor 
coordination among governments also prevents the 
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federal government from collaborating with the 
provinces/territories in providing more preventative 
kinds of programming for disadvantaged in- 
dividuals who are at risk of becoming social assis- 
tance recipients. In the Task Force’s opinion, the 
groups receiving the least training assistance, yet are 
most in danger of becoming social assistant 
recipients, are children of SARs and "children in 
care" (i.e. children who are wards of the state.) 
Currently, there are little-used provisions in Canada 
Assistance Plan legislation which would allow the 
federal government to contribute training dollars to 
these groups of individuals on a "preventative" 
basis. The Task Force believes that with better 
coordination and cooperation between the federal 
government and the provinces/territories, both the 
program resources and incentive could be found to 
provide funding for these disadvantaged groups. 


Recommendation 14 


The Task Force recommends that governments 
explore the idea of using legislative provisions 
available in the Canada Assistance Plan to en- 
courage more preventative programming for 
disadvantaged individuals who are at risk and in 
danger of becoming social assistance recipients. 
Pilot projects could possibly be initiated for 
populations particularly at risk such as children 
of social assistance recipients and "children in 
care.” 


The Process 


NOTE: The appendix of this report includes a 
lengthy explanation and condemnation of the 
employable/unemployable distinction currently 
used by all provinces to distinguish between able- 
bodied but unemployed welfare recipients and those 
welfare recipients who for medical or other reasons 
are deemed incapable of working (or training for 
employment.) 


The Task Force is strongly opposed to this current 
system of categorizing recipients. In the Task 
Force’s view, all welfare recipients - regardless of 
physical, emotional or educational disability - 
should be entitled to training and educational oppor- 
tunities. Indeed, access to training opportunities, 
regardless of a SAR’s status, is one of the more 
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fundamental principles on which the Task Force 
bases its recommendations. For that reason, the 
Task Force wishes to make clear that its vision of a 
reformed delivery system for SAR training will not 
be feasible unless the federal and provincial govern- 
ments guarantee the right of all SARs to participate 
in training if they wish. Provinces who are unable 
to provide this guarantee cannot in good faith under- 
take the changes in programming or delivery sug- 
gested below. Consequently, these provinces 
should be excluded from any new funding or initia- 
tives recommended by this Task Force. 


Recommendation 15 


The federal government, in reaching ‘agree- 
ments with the provinces and territories, is to 
strongly encourage the elimination of the 
employable/unemployable designation on the 
basis that it is clearly discriminatory. 


Recommendation 16 


The Task Force recommends that as a condi- 
tion of federal funding, provinces and territories 
must agree to set single tier levels of training 
allowances which all social assistance recipients, 
regardless of their employability status, will be 
entitled to receive. 


The creation of training and 
education access centres 


Under a more focused delivery system, which 
relied extensively on federal/provincial/municipal 
cooperation and coordination, each individual who 
enters the social assistance system should be given 
notice in their social assistance cheque that a com- 
munity-based advocate is available to explain the 
variety of training and education programs available 
to them. As stated earlier, this notification should 
be systematic and involve informing both SARs and 
the relevant employees of the welfare system so that 
they too can advise their clients of this opportunity. 


It should be made clear that under the community- 
based delivery system envisioned by the Task Force 
neither the information sessions nor the training 
programs suggested in information sessions are 
mandatory. All SARs who wish to meet with a 
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community advocate should be able to do so on a 
voluntary basis. 


To help encourage SAR interest in this resource, a 
central, community-based Training and Education 
Access Centre (TEAC) should be established in 
each community across Canada. The TEACs 
should have flexible hours and provide easy access 
(i.e. receptive drop-in centres) for SARs who are 
interested in finding out more about what is avail- 
able on a voluntary basis. 


In the Task Force’s view, these TEACs would be 
affiliated with the local community college or 
another relevant public education institution. The 
driving principle behind the centre is that it would 
provide SARs with a one-stop shopping centre for 
employment and training-related information. To 
do this, the TEAC should house representatives of 
the federal, provincial and municipal training 
programs. The centre should also have information 
counsellors from the local community college and 
other relevant community groups so that SARs can 
be informed of a wide variety of mainstream pre- 
employment and employment training provided 
both by government and by local profit and non- 
profit community groups. It is important to em- 
phasize that the goal of the TEACs is to access 
mainstream programming for SARs, rather than 
ghettoize SARs in alternative, specialized program- 
ming. 


While the TEAC should be linked to the local 
community college, it need not be located on the 
same physical premises as the college. Indeed, it 
may be more appropriate to have it located else- 
where, so that those SARs intimidated by a college 
environment will not be reluctant to use the centre. 
The motive behind linking the centre to the com- 
munity college/local education system is two-fold. 
First, placing the centre in an environment apart 
from government will help convince SARs that the 
centre is not just another government welfare office 
with overworked or indifferent social workers. 
Second, connecting the centre to the resources and 
staff of a college/board of education helps ensure 
that linkages between training providers such as the 
public education system and government programs 
are extensive and work to the benefit of SARs. 
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Recommendation 17 


The Task Force recommends that the federal 
government, in cooperation with the provinces 
and territories, fund the creation of Training and 
Education Access Centres (TEACs) across 
Canada. TEACs in each community should 
operate in conjunction with the local community 
college or another public educational institution 
where appropriate in order to access mainstream 
training and employment programs for social 
assistance recipients. 


Recommendation 18 


The Task Force recommends that social assis- 
tance recipients be informed on a regular basis 
of the availability of training programs and of the 
services provided by a community-based advo- 
cate. It is also recommended that the federal 
government sponsor a media campaign designed 
to raise the awareness of program availability 
and to encourage SARs to approach the TEACs 
with confidence. 


Various stages of training to be 
provided 


According to a 1989 survey of SAR trainees con- 
ducted by the National Anti-Poverty Organization, 
one of the greatest barriers in current SAR program- 
ming arises when trainees attempt to progress 
through a number of training programs from pre- 
employment training to employment training. In the 
words of the NAPO report, 


"A more significant problem was in progressing 
sequentially through a series of training stages 
when needed. For example, clients who would have 
benefitted from a literacy program were unable to 
enrol in one before beginning a life skills/goal set- 
ting course. Another gap would occur before 
proceeding to academic upgrading, skills training, 
etc. Additional problems arise in small communi- 
ties when a minimum enrollment is required to begin 
a course or to write a completion exam. One inter- 
viewee from a rural area was unable to write her 
high school equivalency exam until three months 
after completing the course.” 
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One of the goals in establishing TEACs should be 
to remove the delays encountered in providing 
SARs with sequential training. Providing SARs 
with community advocates who help the individual 
recipient set a training plan or plan of action for 
training should help ensure flexibility in program 
design. Those SARs who require only literacy train- 
ing should receive it while those SARs who want 
lifeskills training conducted in group sessions 
should be allowed to fashion their training plan 
accordingly. SAR trainees should be able to move 
relatively easily through several phases of training, 
from basic literacy or English/French language 
training, to Adult Basic Education, and on to more 
specific occupational/academic training provided 
by community colleges, universities and other 
training institutions. 

SAR trainees should also be allowed to draw up a 
plan of action which incorporates drawing on the 
specialized counselling services provided by com- 
munity organizations. For example, a single parent 
SAR may wish to receive counselling or advice from 
a community group that specializes in counselling 
victims of domestic violence. A young SAR may 
want to seek group counselling sessions in a teenage 
group home which provides accommodation and 
assistance for young runaways. The need to rely 
more extensively on the counselling facilities of 
outside groups is an idea strongly supported by the 
Ontario Social Assistance Review Committee in its 
1988 report, Transitions. The Committee sup- 
ported the idea of using community groups for pro- 
gram delivery primarily because it believed this 
would further the objective of providing help to 
recipients through mainstream programs. 


By placing representatives of various kinds of pre- 
employment and employment training under one 
roof, the TEAC should help encourage coordination 
and cooperation among the various training 
providers. Indeed, one of the more important roles 
of the community advocate is to ensure that the 
training providers do coordinate their activities so 
that the SAR client does not suffer any unusual 
delays or difficulties in moving from one stage of 
training to another 
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Recommendation 19 


The function of the TEACSs is to make available 
a wide variety of information and advisory ser- 
vices to social assistance recipients who wish to 
move from dependency to independence as an 
employed member of the Canadian labour force. 
TEACs should provide employment disad- 
vantaged individuals with opportunities to un- 
dertake a wide range of pre-employment and 
employment training. Each centre should act as 
a service broker for SAR clients, conducting as- 
sessments of an individual’s needs and abilities, 
act as an advocate on behalf of the individual as 
well as provide advocacy services on behalf of the 
SAR community as a whole. TEACs should also 
serve as a bridging support to those recipients 
requiring support and advice during the transi- 
tion period after training ends and employment 
begins. 


The steering committee of the 
training and education access 
centre 


To ensure that TEACs truly reflect community 
needs and interests, it is important to have an active 
Steering Committee for each centre which repre- 
sents all of the major players involved in training 
SARs in the community. The Steering Committee 
should be comprised of social assistance recipients 
who are representative of the centre’s clientele (for 
example, single mothers, youth, etc.), as well as 
representatives of community groups assisting 
SARs, the local board of education, the college and 
university system, the three levels of government, 
private sector trainers, local business and union rep- 
resentatives and other relevant parties. These com- 
mittees would be vested with responsibility for 
setting the detailed objectives and goals of the 
TEAC, and ensuring that these objectives were con- 
sonant with major policy thrusts negotiated by 
federal and provincial governments under revised 
Employability Enhancement Accords. As part of its 
mandate, the committees would also help set 
detailed budget priorities for the year before relay- 
ing the centre’s annual budget plan to higher provin- 
cial/federal authorities for review and approval. 
The committees should also periodically review the 
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practices and performance of the centre in achieving 
its goals. 


Through its membership, the Steering Committee 
should ensure that the centre has strong linkages to 
the local community. Indeed, providing the com- 
mittee with the authority to conduct reviews and 
evaluations of a centre’s programs and activities is 
recommended by the Task Force as a way of guaran- 
teeing that both clients and the community at large 
will have an opportunity to pass judgement on the 
performance of the centre. While Executive Coor- 
dinators should be hired to run the centres on a day 
to day basis, the Steering Committee remains ul- 
timately accountable for all of the centre’s opera- 
tions. Consequently, the Executive Coordinator and 
all other officials of a centre should have to report 
to the committee for their actions. 


Recommendation 20 


The community nature of the TEACSs is to be 
ensured by requiring each centre to have a Steer- 
ing Committee substantially composed of repre- 
sentatives of the local SAR community (e.g. single 
mothers, Native Canadians, people with dis- 
abilities, etc.), low income advocacy groups, 
other relevant community organizations, the 
public education system, business, labour and 
government. 


Recommendation 21 


The functions of the Steering Committee 
should include: local program design and 
budgeting, disbursement of funds in accordance 
with general program envelopes agreed to by 
funding governments, and review and evaluation 
of the centre’s performance. 


The role of the community 
advocate 


The community advocates that work in the centre 
will come from the federal, provincial and 
municipal levels of government and will be capable 
of providing SARs with information on training 
opportunities provided by their respective level of 
government, as well as by other governments. For 
instance, in any one TEAC there may be federal 
community advocates who come from a local 
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Canada Employment Centre, as well as advocates 
who come from the provincial and municipal wel- 
fare systems. As mentioned earlier, the governments 
should use the principles of employment equity and 
affirmative action to ensure that these community 
advocates are reflective of the SAR population they 
serve. Consequently, single parents, Native 
Canadians, people with disabilities and visible 
minorities among others must number among the 
government employees chosen to become com- 
munity advocates. 


It must be emphasized that these advocates will not 
function like regular government employees in wel- 
fare offices. The role of the advocate is to be clearly 
on the side of the social assistance recipient. The 
advocate should in effect act as a service broker for 
the SAR. They should help SARs access available 
training programs and income support for training 
such as daycare or allowances for transportation and 
clothing. In addition to serving as an advocate for 
the individual SAR, however, the community advo- 
cate should also: conduct a basic assessment of the 
needs and skills of the individual recipient; help the 
SAR draw up an individual plan of action or training 
plan; and, where possible, undertake group ad- 
vocacy activities on behalf of the entire SAR com- 
munity. (One example of this may be to lobby 
governments to design programs which are better 
funded and more receptive to SAR needs.) 


Recommendation 22 


TEACs should be staffed by community advo- 
cates who come from the federal, provincial and 
municipal welfare administrations and are 
knowledgeable about training opportunities in 
their respective jurisdictions. Special efforts 
should be made to ensure that these advocates 
are reflective of the SAR community and have 
genuine insight into the problems faced by 
recipients. These advocates may be either part 
time or full time, but in each case advocates 
working in the centres will be clearly directed by 
and answerable to the management of the TEAC, 
rather than to any particular level of govern- 
ment. 
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The community advocate will have no role in 
assessing basic welfare rates to be paid to SARs or 
policing SARs to ensure their continuing eligibility. 
Those functions are to continue to be provided by 
workers in municipal and provincial welfare offices. 
The community advocate should be the major point 
of reference for SARs as they make their way 
through pre-employment and employment training. 
The advocate should be an ongoing source of sup- 
port for each SAR client, helping him or her with 
emotional, financial and other difficulties en- 
countered as the SAR progresses through various 
Stages of training and post-training employment. 


Recommendation 23 


The community advocates should act as service 
brokers for SARs, helping them access training 
opportunities. Advocates should be clearly on the 
side of the individual recipient, helping them 
prepare personal training plans, assessing the 
SAR’s needs and abilities, providing emotional 
and other kinds of support to SARs both during 
training and during the transition period of 
employment. 


To help reinforce the unique role of the community 
advocate, ongoing training programs should be run 
for these government workers. These training 
programs should emphasize the special nature of 
their duties and inform advocates of the variety of 
training opportunities available to SARs within the 
local community. 


Recommendation 24 


In order to ensure that community advocates 
appreciate and understand their unique roles, 
training should be provided to all advocates both 
before undertaking employment in a centre and 
on a periodic basis afterwards. Funding for this 
training should be provided to individual TEACs 
by the federal government and the provinces/ter- 
ritories. 


125 


Funding issues 


As part of its plan for a community-based delivery 
system, the Task Force on Programs for Social As- 
sistance Recipients supports the idea of devolving 
some control over program funding and design to 
local TEACs. TEACs should have ready access to 
program funds to enable them to purchase com- 
munity college courses and other external training 
programs. What this implies, however, is that much 
of the federal funding that currently makes its way 
to provincial and municipal welfare systems via 
Employability Enhancement Accords should be 
diverted to special federal/provincial five-year 
funding agreements which would be used for financ- 
ing TEACs. These five-year non-lapsing agree- 
ments could be negotiated on the basis of national 
criteria established by the federal government in 
consultation with the provinces and territories. 


The Task Force emphasizes that the purpose of 
these five-year agreements is to provide funding to 
TEACs in accordance with program development 
and needs, rather than on a strictly fiscal year basis. 
There are a number of possible mechanisms for 
administering and distributing funding to TEACs in 
each province or territory. One possibility may be to 
set up a provincial/territorial corporation which, 
through a Board of Trustees, would distribute fund- 
ing to individual centres in accordance with national 
criteria. Having a government-elected Board of 
Trustees administer the five-year funding agree- 
ment would ensure that the fund remained account- 
able to contributing governments and ultimately to 
the public. 


Recommendation 25 


The Task Force recommends that the federal 
government negotiate with each province and 
territory a five-year agreement for shared fund- 
ing of the community-based system of Training 
and Education Access Centres. These non-laps- 
ing funding agreements will be negotiated on the 
basis of national criteria established by the 
federal government in consultation with the 
provinces and territories. The Task Force em- 
phasizes that the five-year agreements are to 
provide funding to TEACs in accordance with 
program development and needs, rather than on 
a fiscal year basis. 
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In the Task Force’s view, the structure and ad- 
ministration of these five-year funding agreements 
could be negotiated by the federal and provin- 
cial/territorial governments as part of the current 
round of renegotiations of the Employability Enhan- 
cement Accords (i.e. Four Cornered Agreements). 
In exchange for its financial contribution, the federal 
government should require all provinces and ter- 
ritories to adhere to the basics of the community- 
based model outlined in this report. The Task 
Force’s emphasis that programming be client 
centred, flexible and voluntary in nature should be 
part of any national criteria set by the federal 
government; so too should requirements that the 
provinces/territories provide common data and sys- 
tems of evaluations so that all governments can 
better judge the success of training programs. While 
the Task Force recognizes that not all of its recom- 
mendations may be implemented, it does strongly 
believe that most of them should be incorporated 
into any national criteria devised by the federal 
government. Indeed, in the least, Task Force recom- 
mendations directed towards dismantling current 
barriers to training for SARs should form an integral 
part of any national criteria established. 


Recommendation 26 


Any national criteria set by the federal govern- 
ment should include the requirement that all 
programming supported by federal funding be 
community-based, client-centred, flexible, 
voluntary in nature and focused on integrating 
SARs into mainstream programming. National 
criteria should also stipulate that provinces must 
provide a full range of income and training sup- 
port to SARs who undertake training. The Task 
Force believes that all of its recommendations 
should be incorporated into any national criteria 
formulated, particularly those recommendations 
directed towards dismantling current barriers to 
training for SARs. 
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Recommendation 27 


In exchange for its financial support and 
cooperation, the federal government should re- 
quire the provinces/territories to provide com- 
mon data and systems of evaluation. These 
requirements should be part of any national 
criteria established and should include: 


a) provinces/territories are to provide any and 
all necessary information to the federal govern- 
ment for purposes of monitoring and evaluation; 


b) the criteria for success will include, among 
other things, an assessment of the quality of jobs 
attained by the trainee and the level of income 
earned from employment. 


Once an agreement governing this new com- 
munity-based system is negotiated between the 
provinces/territories and the federal government, 
contributing governments would be expected to 
fund TEACs on the basis of budgets and program 
proposals drawn up by the individual centres and 
sanctioned by provincial/territorial authorities. 
Through the five-year funding agreements both the 
federal and provincial/territorial governments are 
ultimately accountable for the actions, policies and 
funding of the TEACs existing within a province or 
territory. 


It is clear that for the above financial framework to 
be effective and functional, the provinces/ter- 
ritories must accept and support the idea of a com- 
munity-based delivery system for SAR training. In 
those cases where provinces or regions refuse to 
negotiate an agreement governing the creation of a 
federal-provincial fund for TEACs, the federal 
government should refuse to grant the province any 
funding available to SARs under the Labour Force 
Development Strategy or any other new initiative. 
The federal government may also wish to consider 
refusing to renew Employability Enhancement Ac- 
cords with those provinces whose agreements have 
expired but are unreceptive to the idea of devolving 
significant financial and administrative power to the 
local community via a TEAC. 
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The phasing in of TEACS 


The Task Force is aware that many of the recom- 
mendations made in this paper imply significant 
changes to the structure and character of current 
social assistance delivery systems. For that reason, 
the Task Force believes that implementation of the 
new community-based system of Training and 
Education Access Centres should be phased in. The 
Task Force believes that provinces and territories 
should establish a number of TEACs in a variety of 
communities across Canada before full implemen- 
tation of this proposal is undertaken. The phased-in 
implementation would allow governments to gauge 
how well this community-based concept for 
delivery of SAR training programs fares in rural 
versus urban areas, as well as from province to 
province. Ideally, community groups located in the 
regions receiving the first TEACs should be in- 
volved in establishing the centres. 


Recommendation 28 


The community-based model of Training and 
Education Access Centres should be phased in 
within a reasonable period of time rather than 
fully implemented in one step. Centres should be 
launched in a variety of communities across 
Canada to gauge how well the concept fares in 
rural versus urban areas, as well as from 
province to province. This phased-in implemen- 
tation of the TEACs should form an integral part 
of the Four Cornered Agreements which are cur- 
rently being renegotiated by the provinces/ter- 
ritories and the federal government. 


The role of the federal 
government in SAR training 


It is clear that in the above scenario, Employment 
and Immigration Canada, and Canada Employment 
Centres in particular, will have no more direct invol- 
vement in the training and counselling activities of 
SARs than they do now. Indeed, under the proposed 
delivery system outlined by the Task Force, it is 
likely that most CECs will have no direct connection 
with SAR training at all. Instead, some CEC staff 
will be transferred to local Training and Education 
Access Centres where they will perform an ad- 
visory/advocacy role as community advocates. It is 
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certain that in this new capacity, employees will 
require training to reorient themselves to the unique 
role they are to perform as advocates. Nonetheless, 
it is unlikely that transferring some CEC staff to 
centres will require the federal government to in- 
crease substantially the number of employees deal- 
ing with SARs. In general, the major contribution 
of the federal government to this more community- 
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based delivery system will be to formulate, in con- 
sultation with the provinces/territories, a set of na- 
tional criteria to govern program design and 
implementation. The federal government will also 
be contributing funding for the creation of the 
centres and provide ongoing program financing for 
SAR training programs conducted under CJS and 
the Four Comered Agreements. 
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APPENDIX 1 - Review of the General 
Characteristics of Canada’s Welfare 


System 


Jurisdictional 
Responsibilities for the 
Provision of Welfare 
Assistance 

Federal level 


T* federal government enacted the Canada 
Assistance Plan (CAP) in 1966. The plan is 
administered by the Department of Health and Wel- 
fare. CAP funds 50% of the costs to provinces and 
territories of providing assistance to persons in need 
and "welfare services to those in need or likely to 
become in need." CAP also funds the administra- 
tion costs of these services on a 50/50 basis. 


The CAP program components are general assis- 
tance, homes for special care, health care, child 
welfare, welfare services and work activity projects. 
Eighty percent of CAP expenditures fall under its 
assistance provisions, which include general assis- 
tance (income maintenance payments), care in 
homes for special care, certain health care programs 
and the majority of child welfare expenditures. The 
remaining 20% are for welfare services and work 
activity projects. Payments for welfare services also 
support provincial administration costs. Examples 
of these costs include administering assistance and 
welfare services (e.g., daycare and homemaker ser- 
vices). 


CAP’s main role is to share in the cost of general 
assistance which is provided by each province to 
persons who are in need. Assistance includes the 
following basic requirements: food, shelter, cloth- 
ing, fuel, utilities, household supplies and personal 
requirements. Assistance may also include special 
needs such as: items incidental to carry on a trade 
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or other employment, items of special need neces- 
sary for safety, well-being or rehabilitation, includ- 
ing essential repairs or alterations to property, items 
required by disabled persons, and prescribed wel- 
fare services. 


Provincial and municipal levels 


Provincial and municipal social assistance 
programs are designed to provide and meet the cost 
of basic requirements of a single person or family 
when all other financial resources have been ex- 
hausted. The provinces are also responsible for 
legislation that includes provisions concerning 
health and social services, assistance to persons in 
institutions providing care or supervision, and a 
wide range of administrative considerations. 


In accordance with the Constitution Act (1867), 
each province is responsible for the design, ad- 
ministration and delivery of its own social assistance 
program. Most provinces have a single, unified 
program. Long-term benefits are generated by com- 
puterized payrolls and issued from the provincial 
headquarters. Short-term and emergency assistance 
is issued manually in local or regional offices of the 
provincial department of Social Services or its 
equivalent. In Nova Scotia, Ontario and Manitoba, 
the provincial authority grants assistance where the 
need is deemed to be long term in nature, while each 
municipality is responsible for providing support to 
persons in need on a short term basis. Applicants 
awaiting transfer to the long-term provincial pro- 
gram and households requiring single-issue grants 
of emergency assistance may also be required to 
apply for municipal social assistance. These three 
provinces are said to have a "two-tier" social assis- 
tance network. 


Under the CAP Acct, the federal government shares 
50% of approved costs of provincial social assis- 
tance programs. In Nova Scotia, Ontario and 
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Manitoba, a portion of municipal social assistance 
payments is cost-shared by the provincial authority, 
whose claim to the federal government under CAP 
agreements includes these municipal expenditures. 
All social assistance benefits shared under CAP are 
non-taxable under the federal and provincial income 
tax systems. 


The present welfare system, and in particular the 
social assistance system, has been criticized for 
delivering a service that is highly complex and 
generally inequitable. Many of its rules and proce- 
dures violate basic individual rights and principles 
of fairness. The jurisdictional division of the 
caseload and of program funding between two levels 
of government (sometimes three) have been blamed 
for this disparity. 


In addition, the splitting of jurisdictional power has 
been blamed for the overall lack of direction in the 
system. The Transitions report (Report of the On- 
tario Social Assistance Review Committee prepared 
for the Ontario Ministry of Community and Social 
Services) stated that: 


"The present system is not guided by clearly stated 
policies and objectives, it is impervious to careful 
analysis; therefore, its effectiveness is difficult to 
measure. Moreover, there has been a failure to 
address the changes to the broader income security 
system and to related policies and programs that 
would make social assistance the truly residual pro- 
gram it was intended to be." 


That statement also reflects the failure of both the 
provinces and the federal government to harmonize 
the social assistance system with other policies. The 
jurisdictional problem has limited the federal 
government’s ability to design an effective 
mechanism to plan and coordinate the efforts of the 
various governments to serve welfare recipients. 


Another weakness that has been identified with 
respect to social assistance delivery is the lack of 


adequate income for welfare recipients. All provin- ' 


ces have kept welfare rates low because of fiscal 
restraint and the fear that social assistance income 
levels are rising higher than the minimum wage. 
Low levels of allowance have meant that welfare 
recipients must live on incomes well below Statis- 


130 


tics Canada’s Low Income Cutoffs (or Poverty 
Lines). 


Many critics blame the CAP guidelines for the 
current system of welfare delivery. They claim that 
the lack of direction and absence of national stand- 
ards have left the provinces with too much 
flexibility. A case in point is CAP’s definition of 
basic requirements for SARs. The broad definition 
has enabled many provinces to conservatively in- 
terpret what constitutes the basic requirements of an 
individual recipient, thereby creating wide varia- 
tions in the living standards of welfare recipients 
across Canada. While the flexibility of the 
federal/provincial arrangement has encouraged 
local development of welfare systems to meet 
regional needs, it has also helped perpetuate the 
employable/unemployable distinction, inadequate 
welfare rates and needless complexity in terms of 
welfare eligibility determination. 


Employable/Unemployable 
Distinction 


The existing welfare state in Canada has evolved 
from that in Britain over the past 380 years. Probably 
the most antiquated aspect of the current welfare 
system is the distinction between people deemed 
employable and unemployable. This concept has its 
origins in the Elizabethan Poor Law of 1601 which 
made the distinction between "deserving" and "un- 
deserving" poor. The deserving poor were con- 
sidered to be widows and their children and people 
with severe and visible disabilities, while the un- 
deserving poor were anyone who was able bodied 
but unemployed. To varying degrees, all the provin- 
ces in Canada deliver income security programs to 
individuals on the basis of this employable/un- 
employable distinction. 


Some provinces, such as Ontario, Nova Scotia and 
Manitoba, have an explicit two-tier system of in- 
come support for employable and unemployable 
SARs. Under the two-tier system, unemployable 
SARs usually receive benefits from the province 
while benefits for employable SARs are determined 
and distributed at the municipal level. Other provin- 
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ces, such as Quebec and British Columbia, have a 
single tier system of welfare distribution, but still 
discriminate within the system between those SARs 
who are considered to be employable but un- 
employed, and those that are incapable of undertak- 
ing full-time work in the labour market. 


The resulting provincial system of employable\un- 
employable classifications has created a controver- 
sial and complex set of definitions that vary widely 
from province to province. For instance, the 
employability criteria for sole-support parents range 
from the point when the youngest child is four 
months old (in Alberta), to the time when the 
youngest child turns 18 years (in Manitoba and 
Ontario.) In British Columbia, a single mother is 
deemed employable once her youngest child is six 
months old. 


Definitions of employability are even more com- 
plicated in a two-tier welfare system, particularly in 
Manitoba and Nova Scotia where the municipalities 
may set their own criteria for determining which 
SARs are employable and which are not. These 
municipalities also have the power to establish wel- 
fare rates. 


The two-tier system is slightly different in Ontario, 
where rules regarding eligibility for welfare and the 
rates of assistance are provincially set. 
Municipalities are allowed only to make decisions 
about eligibility and the amount provided for special 
assistance and supplementary aid. 


In a two-tier provincial system, there is always the 
possibility that two sole-support parents living in the 
same province in exactly the same circumstances 
will be judged to be employable in one municipality 
and unemployable in another. There is also a strong 
likelihood that these single parents will receive dif- 
ferent levels of income support, since all 
municipalities in two-tier systems have the power to 
decide the overall level of benefit received. 


While differing criteria of employability can create 
unjust situations for single mothers, it can be equally 
onerous for young, employable SARs who are 
without dependents. In some cases, young, unat- 
tached individuals may have difficulty accessing 
even basic welfare benefits. In Newfoundland, for 
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example, being classified as a young employable 
can mean benefits as limited as a one-time allocation 
of $77. In Quebec, young employables receive only 
$130 a month, compared to $430 for an employable 
individual over age 30. 


Transient youths face even more barriers. In New- 
foundland, transient youths may be granted assis- 
tance for emergency needs only. Transients in 
Saskatchewan are eligible for assistance for health 
or financial services for a period not exceeding four 
days. They may qualify for ongoing benefits, how- 
ever, if they intend to establish residence in the 
province. In the case of two-tier systems, transients 
must apply for assistance from municipalities, each 
of which sets its own rules concerning eligibility and 
benefits. Halifax, for example, provides no assis- 
tance to those individuals considered to be travelling 
transients unless the case involves a medical emer- 
gency. 


Over the past decade, the provinces have made a 
number of changes to their definitions of 
employability. Without itemizing each change, it is 
worth noting that most of these changes have 
resulted in a broadening of the definition so that in 
any one group of SARs, its likely that more recipi- 
ents would fall under the employable category now 
than they would have under old definitions. Unfor- 
tunately, there are no studies which estimate the 
extent to which these definitional changes have con- 
tributed to the increase in the number of employable 
SARs. In the least, however, it is fair to say that 
these changes have had some impact on the num- 
bers. 


While definitional changes have had a significant 
impact on employable SARs, so too have efforts by 
the provinces to cut the levels of assistance provided 
to this group of welfare recipients. In 1981, for 
instance, British Columbia announced a policy 
which permitted reduction in benefits to single 
mothers who were expected to, but were not actually 
working. More recently, both Quebec and British 
Columbia have tried to cut welfare costs both by 
rooting out welfare abusers and by emphasizing the 
obligation on employable SARs to actively seek a 
job unless they want their benefits suspended. 


131 


Criticisms of the 
employable/unemployable 
distinction and implications for 
CJS training programs 


A number of welfare and anti-poverty organiza- 
tions have expressed their dissatisfaction with the 
employable/unemployable distinction made by the 
provinces. Indeed, the major criticism levelled 
against the employable/unemployable distinction is 
that it discriminates unnecessarily between these 
two groups in terms of the level of welfare benefits 
provided. In the opinion of the Social Planning 
Council of Ottawa Carleton, for instance, employ- 
able SARs’ entitlements are "established more in 
accordance with what one might call their risk of 
exposure to the temptation of idleness than any 
measure of need." Welfare advocacy groups argue 
that social assistance recipients who have the same 
material needs should be entitled to the same amount 
of financial support regardless of their 
employability status. 


Critics note that at present current provincial sys- 
tems do not provide for this equality of treatment. 
Instead, employable SARs are penalized relative to 
unemployable SARs in an effort to deter them from 
remaining on welfare for long. In the critics’ view, 
this heavy-handed form of deterrence does not make 
sense when it is realized that the majority of 
recipients remain on social assistance for short 
periods only. Indeed, according to the Ontario 
government’s Social Assistance Review Commit- 
tee, fully two-thirds of General Welfare Assistance 
recipients (which includes most employable SARs 
in Ontario) were in the program for six months or 
less at March 1987; only 9 per cent had received 
assistance for more than two years. 


Critics further argue that from a labour market 
perspective, the employability categorization also 
does not make sense. The fact that definitions of 
employability vary from province to province and 
that definitions in any one province have changed 
over time suggest that categorizing someone as 
employable does not necessarily imply that the in- 
dividual is capable of working in the labour market. 
Indeed, many disabled individuals who are currently 
Classified as unemployable want to work, and are 
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capable of working. Equally, many sole-support 
parents and individuals with chronic back 
problems, respiratory ailments or psychiatric ail- 
ments may, on the basis of a cursory interview, be 
categorized as employable when in fact they are not 
capable of engaging in full-time work. Welfare 
groups argue that determining the employability of 
an individual is a complicated process that often has 
nothing to do with the visibility of a disability. 


CJS training programs designed for SARs must 
rely on the existing provincial systems of employ- 
able/unemployable classifications. This implies 
that a SAR’s eligibility for training programs will 
continue to vary widely from province to province. 


Welfare Caseload 
Information 


Information about the behavior of welfare clients 
as a specific population would be useful to federal 
level planners interested in designing training 
programs or other projects related to welfare assis- 
tance. 


Unfortunately, data concerning caseload dynamics 
of income maintenance recipients is conspicuously 
absent at the federal level. One of the criticisms 
expressed by the Neilson Task Force Report in its 
review of the Canada Assistance Plan concerned the 
lack of information on income assistance program 
recipients. Part of the reason for the absence of 
consistent data collection under CAP is that the 
provinces have jurisdiction over their welfare 
programs. The provinces define program 
eligibility, set welfare rates and design their own 
methods of planning and program design. Since 
each province may or may not collect data for its 
own use, it becomes problematic for federal plan- 
ners and researchers when questions arise concern- 
ing national caseload trends. 


In its report entitled Welfare In Canada: The 
Tangled Safety Net, The National Council of Wel- 
fare succinctly states the current data gap problem: 


"While we have information on the age, sex and 
family type (single parent, two parent) of welfare 
recipients, we cannot provide a more detailed na- 
tional picture of the basic characteristics of 
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Canadians on welfare. There is no set of categories 
common to all jurisdictions with respect to, for 
example, reasons for being on welfare ... we do not 
know how long people remain on social assistance 
and how often they have to use the system. We have 
no idea of the actual average amount of benefits 
received by recipients in various categories. No 
information is readily available on a province-by- 
province basis of changes in welfare rates over the 
years." 


Little has happened to close the gap in data since 
November 1987, when the National Council of 
Welfare’s report was published. Work being under- 
taken by the Economic Council of Canada may help 
researchers understand some of the long-term 
dynamics of welfare caseloads, but the research is 
only at a preliminary stage. 


Formative work on the dynamics of poverty in the 
United States by Mary Jobane and David T. Ellwood 
has broken new ground in understanding move- 
ments into and out of poverty. By constructing a 
"spell methodology" Jobane and Ellwood provide 
some key insights into the poverty population. The 
methodology looks at "spells of poverty" using exit 
probabilities to examine the time that people are 
poor and the beginning and ending of "events" to 
understand why people move into and out of pover- 
ty. Some of the findings of their work include: 


* Most of those who ever became poor will 
have only a short stay in poverty. 


¢ At the same time, the majority of people who 
are poor at a given time will have very long 
spells of poverty before they escape. 


* Most people helped by welfare programs to 
aid the economically disadvantaged use them 
only briefly, but the bulk of resources go to a 
much smaller group of people who have very 
long stays in poverty. 


e A decline in household earnings explained 
poverty spell beginnings in only a minority of 
cases. In nearly half the cases family struc- 
ture and life cycle events were associated with 
the start of a poverty stay. 


¢ Increased earnings of all household members 
was the primary route out of poverty. 
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The poverty population is extremely 
heterogeneous. For instance, youth have relatively 
short spells of poverty, but some groups, particularly 
children and many blacks, often have very long 
stays. Almost 20% of poverty spells of children 
begin at birth. When they do, poverty lasts for about 
10 years. The average poor black child appears to 
be in the midst of a poverty spell which will last for 
almost two decades. Only a small fraction of those 
who enter poverty in any given year will be chroni- 
cally poor. But people who will have long spells of 
poverty represent a sizable portion of the group 
labeled "the poor" at any one time. 


Other U.S. literature, based on longitudinal studies 
of the poor, have also invalidated the idea of a stable 
segment of the population living in poverty for long 
periods of time or even from generation to genera- 
tion. What emerges instead is a mobile and relative- 
ly short-term urban poor population whose size and 
composition shift constantly in response to fluctuat- 
ing labour market conditions. Even counting those 
individuals who comprise the least socially mobile 
segment of the poor, there is a striking amount of 
movement into and out of the labour market. 


The most widely cited of these studies was con- 
ducted by researchers from the University of 
Michigan. It examined case records of 5,000 
families who have received some form of social 
assistance at any time between 1969 and 1978. 
While 10 percent of the state population was receiv- 
ing benefits at any one time throughout these 10 
years, an impressive 25 percent of the population 
was at one time or another in a household receiving 
benefits. The widely held belief that welfare con- 
cerns only a tiny segment of society is therefore 
drawn into question. 


Although welfare concerns a large segment of the 
population in this study, the population uses welfare 
for very short periods. Only one-half of the 
beneficiaries received benefits for two years or 
more. The average duration of the benefit was three 
months. One-half of new applicants had found 
employment within one year. Those employed for 
two years or less out of the ten accounted for 17.5 
percent of beneficiaries. Only 7.7 percent of 
beneficiaries received no income from employment 
during the complete ten year period. 
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Research on poverty dynamics is still a relatively 
new field in the United States but much of the 
findings have relevance to the Canadian context. 
More sophisticated models that take into account 
"exit probabilities", the length of time that people 
are poor and beginning and ending "events" are 
needed to understand why people move into and out 
of poverty in Canada. 


Some welfare department studies have been done 
in Canada at the sub-provincial level regarding the 
movement of welfare clients but these studies are 
short-term, not required by law and are not done on 
a continuing basis. One example of such a study 
confirms the results of research done in the United 
States. In Ontario, caseload data was gathered over 
a two year period. The average stay on General 


Welfare Assistance for first time applicants was 
three months. For Family Benefits Assistance 
recipients, the duration of benefits varied sig- 
nificantly with age: from 12 to 17 months for eighty 
percent of mothers aged between 16 and 19, to 6 
years or longer for 92 percent of FBA mothers aged 
39 and older. 


The results of the U.S. caseload dynamics studies 
and the scanty information available in Canada con- 
firm the notion that the welfare caseload is made up 
of a heterogeneous population that move on and off 
welfare. In the absence of longitudinal studies, 
however, researchers in Canada will be unable to 
determine the precise patterns of the population that 
utilizes income security programs. 


TABLE Al 
Estimated Number of Social Assistance Cases/ 
Recipients under the Canada Assistance Plan - March, 1988 


Newfoundland 
P.E.I. 

Nova Scotia 
New Brunswick 
Quebec 

Ontario 
Manitoba 
Saskatchewan 
Alberta 

British Columbia 
Northwest Territories 
Yukon 


TOTAL 


March, 1988 
Cases Recipients 


20,300 47,900 
4,400 8,900 
36,600 73,800 
35,400 70,600 
357,900 594,000 
288,200 533,500 
34,300 62,700 
29,900 60,300 
69,900 149,800 
138,000 241,100 
3,000 9,300 

500 1,100 


1,018,400 1,853,000 


SOURCE: March, 1988 - Information Services Section submission for the Canada Assistance Plan Annual Report 
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TABLE A2 
Canadian Jobs Strategy Estimated Expenditures on Social Assistance Recipients by Province 
Fiscal year 1988-89* ($000’s) 


SARS SARS TOTAL 
Region Component i Compenent Z SARS 


NFLD apo Y | 9,696 
NSS. 6,628 11,627 
PEI. 2,711 SEER R 
N.B. 13,489 20,489 
QUE. 68,069 104,569 
ONT. 40,022 89,908 
MAN. 9,875 15,875 
SASK. 10,798 17,798 
ALTA/N.W.T. 12,384 29,344 
BCyy-T. 31,837 39,837 
CANADA 201,150 161,346 362,496 


* Data as at March 31, 1989 


1 Component 1 refers to expenditures on social assistance recipients as a result of ongoing agreements between Employment and 
Immigration Canada and provincial territorial governments. 


2 Component 5 refers to expenditures on social assistance recipients under the fund diversion agreements between the Canada As- 
sistance Plan and the province (CAP/SAR Employment Initiatives). 


TABLE A3 
Canadian Jobs Strategy Estimated Expenditures on Social Assistance Recipients by CJS Program 
Fiscal year 1988-89* ($000’s) 


CJS Expenditures Total CJS 
CJS Program on "SARs" Expenditures 


Job Development 175,588 414,490 
Job Entry 157,538 426,537 
Skill Shortages 4,134 255,879 
Skill Investment 908 81,308 
Community Futures 24,327 120,633 


* Data as at March 31, 1989. 
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APPENDIX 2 - The Origins of the 
Employability Enhancement Agreements 


T* Canadian recession of the early 1980’s 
brought on a rapid increase in the number of 
people on welfare as unemployment rates soared. 
As the welfare caseloads grew, it became apparent 
that the largest proportion of the growth was made 
up of people deemed "employable". The total num- 
ber of welfare cases increased in Canada from about 
720,000 in 1980 to one million in 1984, 


According to Health and Welfare Canada, over 
one million people remained on welfare at the end 
of 1988. In practice, however, the number of 
Canadians dependent on social assistance was even 
higher, since the above statistics do not include those 
Native Canadians who are living on reserve and 
collecting welfare benefits. While data collection 
for native SARs is not yet comprehensive, it is clear 
that estimates of the number of Canadians defined 
to be on social assistance would be substantially 
higher if on-reserve native people were included. 


Table A4 below reveals the growth in the propor- 
tion of welfare clients who are "employable" and 
compares the growth to annual unemploymentrates. 


The rapid increase in caseloads put pressure on 
various levels of government to address the 
problems of unemployment and welfare depend- 
ency. At a conference held in April 1985, the 
Federal/Provincial/Territorial Ministers of Social 
Services initiated a review of proposals to enhance 
the employment opportunities of social assistance 
recipients. They organized a conference in Septem- 
ber of that year which culminated in the "Four 
Comered Strategy”. This agreement provided the 
foundation for federal/provincial accords which 
were later signed by all the provinces. Under the 
agreement, the federal government designated por- 
tions of the Canadian Jobs Strategy for social assis- 
tance recipients. It also changed the guidelines of 
the Canada Assistance Plan to make it easier for 
provinces to continue some social assistance 
benefits for a limited transition period for employ- 
ment and training purposes. 


TABLE A4 
Estimated "Employable" Component of Social Assistance Caseloads 
Compared to National Unemployment Rates 


1980 
1981 
1982 
1983 
1984 

| 1985 
1986 
1987 
1988 


* National Health and Welfare, Courrier Data Base 


% Welfare 
Employables* 


Annual 
Unemployment Rates** 


35.2 
36.1 
38.9 
45.9 
46.2 
48.0 
50.0 
49.0 
46.0 


** Statistics Canada - Publication 71-201, Historial Labour Force Statistics. 
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The key component of the agreement is known as 
the Employability or Diversionary Fund. The fund 
allows federal and provincial prograrns to expand 
beyond traditional allocation levels and to divert 
money from social assistance into training or work 
experience programs for welfare recipients. This 
provision was to be negotiated separately between 
each province and the federal government. Provin- 
cial governments were expected to make an equal 
contribution. To date, all the provinces and the 
Northwest Territories have signed separate accords 
or "memos of understanding". 


The "four cornered" agreement was a concerted 
effort by both federal and provincial governments to 
address unemployment. It opened up the funding 
streams which both levels of government had pre- 
viously used in separate capacities. Specifically, the 
agreement focussed on four areas of concern 
governing social assistance recipients: 


* overcoming the disincentives taced by social 
assistance recipients when they attempt to 
enter or return to the labour market; 


addressing the role the Canadian Job Strategy 
(CJS) was to play in serving the needs of 
social assistance recipients; 


* overcoming the disincentive for provincial 
departments faced with lone financing of 
employability programs for social assistance 
recipients and simultaneous loss of Canada 
Assistance Plan (CAP) support for the 
recipient embarking on a program; 


¢ improving the inter-departmental and inter- 
governmental coordination to meet societal 
needs. 


The Ministers recognized that without immediate 
and improved government intervention, an ever in- 
creasing number of individuals and families would 
become trapped in costly and long term welfare 
dependency. They agreed to commit themselves to 
making maximum use of the Canadian Jobs 
Strategy, the Canada Assistance Plan and other 
employment and training programs. Their agree- 
ment resulted in a seven point strategy that was 
designed to achieve greater self-sufficiency for so- 
cial assistance recipients (SARs). 
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Negotiate, for each province and territory, 
participation targets for social assistance 
recipients in the Canadian Jobs Strategy. 


Make immediate changes to the Guidelines of 
the CAP to encourage greater participation by 
social assistance recipients in training 
programs and employment. 


Use a portion of the Innovations Program of 
the CJS to support innovative initiatives for 
enhancing the employability of social assis- 
tance recipients with federal and provincial 
officials to prepare a specific set of proposals 
by the end of 1985, for review by the National 
Innovations Advisory Committee. 


Initiate federal/provincial/territorial employ- 
ment and training pilot projects under the 
CAP. These projects will be designed to 
determine the effectiveness of experimental 
approaches in promoting self-sufficiency 
among social assistance recipients. 


In additional to the first above, to expand 
opportunities for social assistance recipients 
to participate in training and employment by 
permitting provinces, who wish to do so, to 
refer social assistance recipients to CJS 
programs or similar provincial programs, and 
also to transfer to those programs those funds 
that the provinces would have spent on social 
assistance payments to those clients. The 
federal government will then transfer an equal 
amount of money, which would have been 
paid under the CAP as the federal share of the 
social assistance payment, to the programs 
involved. 


Cooperate in gathering the information 
needed to assess the benefits and costs of 
programs to enhance the employability of 
social assistance recipients. 


Maintain the "four-cornered" collaboration 
among National Health and Welfare, 
Employment and Immigration Canada and 
provincial departments with social services 
and labour market responsibilities in the 
implementation of the present agreement. 
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Since the framework was established, the federal 
and provincial governments have spent a total of 
$800 million (based on a 50/SO total shared cost 
contribution). 


Recently, the federal government has announced 
that it wants to further develop programs that will 
increase the employability of social assistance 


Federal 
$100 million 
$100 million 


$200 million 
$400 million 


recipients. The government’s Labour Force 
Development Strategy has earmarked $50 million 
for expanded programs to address SAR employment 
problems out of re-allocated money from UI, plus 
an equal amount of CAP-related money, for a total 
federal contribution of $100 million. It is an- 
ticipated that the provinces will also spend $100 
million in matched funding for the programming. 


Matched Amount By Provinces 
$100 million 
$100 million 
$200 million 
$400 million 
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APPENDIX 3 - Evaluation of Canadian 
Jobs Strategy Programming for Social 


Assistance Recipients 


SAR Participation in CJS 


onsistent with the focus on the long-term 

unemployed and those who have difficulty 
making a successful transition into the labour 
market, the Canadian Jobs Strategy has identified 
social assistance recipients (SARs) as a target group 
in two of its programs: Job Development and Job 
Entry. The CJS’s special focus on SAR clients 
appears to have had an impact on the number of 
welfare recipients participating in training 
programs. In pre-CJS programs, SARs accounted 
for about 10% of training participants whereas 


SARs constituted about 30% of the jobless. Under 
the Four Cornered Agreements, participation by 
SARs in federal (CJS) training programs has risen 
moderately. According to a July 1988 review of 
CJS produced by Employment and Immigration 
Canada, SARs now comprise 13% of all CJS par- 
ticipants or 16.4% when those CJS participants who 
are apprentices are excluded. SAR clients currently 
make up 21.6% of all Job Development participants 
and 12.5% of Community Futures participants. In 
contrast to the above programs, SAR participation 
in Skill Investment and Skill Shortages programs is 
minimal. 


Three month follow-up survey 


QUESTIONS ASKED 


Employed Full Time 
Employed Part Time 
Self-Employed 

Total Employed 

Unemployed & Seeking Work 
In Training 


RESPONSE NO # 


Twelve month follow-up survey 
RESPONSE NO# 


QUESTIONS ASKED 


Employed Full Time 

Employed Part Time 
Self-employed 

Total Employed 

Unemployed and Seeking Work 
In Training 
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An Evaluation of CJS 


Employment and Immigration estimates that since 
the Four Cornered Agreements were enacted, over 
3,000 employability enhancement projects have 
been approved. 


Table A5 presents a breakdown by province and 
number of participants for the projects. 


Information about CJS/SAR initiatives is provided 
by two methods: evaluation of specific SAR 
projects; and data analysis provided by client sur- 
veys after training has taken place. 


Evaluation material is limited. There are only a 
handful of project evaluations available to re- 
searchers and program designers. Many project 
evaluations are in the early stages of development 
since the programs they are accessing are also rela- 
tively new. Therefore, the majority of information 
concerning the impact of training programs comes 
from user surveys conducted after the completion of 
training. The Canadian Jobs Strategy Group at 
Employment and Immigration Canada conducts fol- 


low-up surveys on all CJS training recipients. The 
surveys are conducted by contacting clients three 
months, and later twelve months, after they have 
completed a training course. 


The response rate for the mail questionnaires is 
quite high (averaging 63.3%). The SAR client 
group response rate is lower than the overall 
response rate - averaging about 54%. After proper 
weighting and sampling errors are taken into ac- 
count, the results provide CJS planners with 
measures of program outcomes. Two key measures 
that CJS uses are the "Employment Rate" and the 
"Impact Rate". The Employment Rate is the ratio 
of respondents who indicate they are presently 
employed (either full-time, part-time or self- 
employed) to the total number of valid responses. 
The Impact Rate is the ratio of respondents who 
indicate they are presently employed or taking fur- 
ther training to the total number of valid responses. 


The most recent 3 month follow up survey con- 
ducted by CEIC (April 1986-November 1988) 
reported that of 33,311 clients surveyed, 24,219 
valid responses produced the following results: 


TABLE A5 
CJS/SAR Projects 
Regional Summary (July 31, 1989) 


Number of Number of $ Total 


Province Projects 


NFLD. 15 
N.S. 54 
PEL. 3 
N.B 188 


Quebec 64 


Participant Contribution 


853,871 
2,341,224 
163,994 
3,517,376 
5,489,651 


Ontario 
Manitoba 
Sask. 
Alberta 
B.C. 


1,289 
108 
U86 
478 
788 


24,218,220 
3,539,855 
5,256,502 
8,871,878 

11,063,037 


NOTE: Data represents anticipated number of participants and expenditures at time of contract signings. Final figures are 


expected to be higher. 
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¢ The 12 month follow-up survey (April 1986 - 
January 1988) reveals that of a total of 
8, 877 SARs interviewed, 52.9% of training 
recipients found some sort of employment. 


The survey information indicates that SARs 
are benefiting to some extent from CJS train- 
ing programs. Unfortunately, the survey 
material does not provide enough information 
about specific projects or about the kinds of 
employment found after training. 


SARs have high employment and impact 
rates (over 50% in both cases) compared to 
other client groups. Nonetheless, about 40% 
of SARs are experiencing unemployment 
after training. Indeed, many SARs who were 
not on social assistance prior to the training 
have had to apply for welfare after the train- 
ing. 


Qualitative Research 


While quantitative evaluations of SAR training 
programs suggest moderate rates of success, qualita- 
tive research done by the National Anti-Poverty 
Organization suggests that success rates for 
CJS/SAR training programs continue to be hindered 
by problems of poor program design, lack of ade- 
quate income support for trainees and almost non- 
existent linkages between the various programs run 
by different levels of government. A recent NAPO 
survey of 89 former CJS/SAR trainees concludes 
that poor advertisement of programs and the uneven 
quality of training programs are probably the 
greatest flaws in current programming. Indeed, en- 
suring consistent quality across all CJS-Four 
Cormered Agreement programs appears to be the 
biggest single criticism levelled against existing 
programming. 


According to the NAPO survey many respondents 
complained that their training courses were far too 
short to provide any grounding in a subject; instruc- 
tors had no practical experience; and the necessary 
equipment was inadequate or unavailable. Other 
respondents complained about the lack of "real" 
work experience in their employment preparation 
while several other participants reported subtle 
racism within their programs, as well as biases 
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against them as women or as poor people. It appears 
that the more personal barriers an individual SAR 
faced (eg. being disabled, or from a visible 
minority), the greater their vulnerability. 


While quality problems continue to plague many 
CJS/SAR training programs, by far the greatest 
single impediment to job training cited by former 
SAR trainees was access to affordable, quality child 
care. According to NAPO interviewees in Toronto, 
50% of single-parent women were forced to leave 
their training programs because of child care 
problems. Despite this and many other hardships 
present in the existing training structures, however, 
78% of respondents said that they considered them- 
selves better off from undertaking training, even 
though only 41% said they got jobs as a result, while 
another 28% went on to further training. 


In the absence of further research, it is difficult to 
determine which programs are proving more benefi- 
cial to SAR clients, which are designed most effec- 
tively, and what kind of training leads to better 
employment prospects. It appears that to some ex- 
tent the rules and procedures regulating entry into 
CJS programs are preventing some employable 
SARs from gaining access to the training they 
deserve. Equally, there is some question as to 
whether "standardized" CJS training programs are 
appropriate for SARs given that many SAR clients 
face pre-training barriers such as illiteracy, a poor 
facility in English or French, an insufficient ground- 
ing in basic education, and a lack of confidence. 
These personal barriers compound existing program 
barriers such asa lack of daycare facilities, an almost 
total absence of extensive counselling opportunities 
and insufficient income allowances for clothing, 
transportation, etc. 


Future Direction of 
Evaluative Research 


The available evaluative data makes clear that 
survey research is no substitute for program impact 
assessment and program evaluation methods when 
answers are sought to client specific and program 
specific questions. There are no easy answers to 
determining what the best program approach is so 
that SARs can acquire the necessary skills to over- 
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come their dependence on social assistance. No 
program has proven universally effective. There is 
probably a need for a variety of approaches which 
address different clients in different circumstances. 


While the state of evaluation research is poor, there 
are some recent initiatives that hopefully will pro- 
vide new information. An Innovations sponsored 
project entitled the Employability Resources Net- 
work has undertaken several project evaluations, 
including some CJS/SAR projects and other 
employment training programs. The $4 million 
project is designed to provide a data base inventory 
of projects for use by project designers and planners. 
Evaluation material, related research publications 
and other employment project material will be con- 
tained in the data base. At the present time, only two 
evaluations and three impact assessments have been 
completed (out of the 17 project evaluations sched- 
uled). 


Despite the sparse evaluative evidence, there is 
strong support from the political and bureaucratic 
level for the view that the employment enhancement 
initiatives are working and should continue to ex- 
pand. Federal, provincial and territorial officials 
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participating in the National Program Meeting on 
the Employability Enhancement Initiative shared 
the view that since the 1985 Four Covered Agree- 
ment was signed, much progress has been made. 
Meeting participants (in June 1989) expressed the 
view that a greater degree of cooperation now exists 
among departments and between levels of govern- 
ment with regard to employability enhancement 
programming. 


It was recommended that: 


¢ information systems be improved 


¢ a longer term funding framework for the 
programs be adopted 


* authority and responsibility be decentralized 
to the field level while still maintaining recog- 
nized standards. 


The current lack of specific evaluations of SAR 
employment programming has not stopped federal, 
provincial and municipal governments, along with 
welfare advocacy groups, from agreeing that 
employment training for SARs is a good program 
approach. 
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APPENDIX 4 - Statement of Principles for 
Reform as Outlined by Previous Social 


Assistance Reports 


B oth Ontario and Manitoba have recently un- 
dertaken reviews of their social assistance 
systems and in doing so reached a similar con- 
clusion: that social assistance remains a system 
whose policies and objectives are unstated, multi- 
ple, and often conflicting. This confusion of prin- 
ciples has arisen primarily because rapid growth and 
frequent alterations have been made to the social 
assistance system in the past without consideration 
of overall policy. As both provincial reports noted, 
there is a need to correct this situation by clearly 
articulating the broad principles which should guide 
future reforms made to the social assistance system. 
Both provincial committees have formulated a list 
of general principles on which they based their 
recommendations for reform. The Task Force fully 
supports the principles of reform outlined in these 
two provincial reports and, consequently, has 
reproduced them below in a summarized version. In 
the Task Force’s opinion, the following principles 
should serve not only as a benchmark for social 
assistance reforms, but for social policy initiatives 
of a much broader kind as well. 


In general, reform of the social assistance system 
should be guided by six fundamental principles: 
prevention, adequacy, equity, comprehensiveness, 
and flexibility. The rationale for these principle is 
outlined below. 


Prevention 


As _ both the Manitoba and Ontario Social Assis- 
tance Review Committees observed, the primary 
objective of social assistance "must be to ensure that 
individuals are able to make the transition from 
dependence to autonomy, and from the margins of 
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society to integration within the mainstream of com- 
munity life." The emphasis of these provincial 
reports on assisting individuals to reintegrate into 
the mainstream of the labour force and community 
life underlines the importance of giving social assis- 
tance recipients (SARs) alternatives to long term 
dependence on social assistance. The goal of all 
reforms and recommendations, therefore, must be to 
prevent welfare recipients from remaining on wel- 
fare to the point that they lose their self-confidence 
and sense of community. 


The principle of prevention should extend even 
further to the point that all reforms to both the social 
assistance system and to other areas of social policy 
should aim to reduce the number of individuals who 
must ultimately resort to social assistance. Literacy 
training and provision of English as a second lan- 
guage courses are just two examples of training 
programs which are preventative in nature. By most 
counts, investment in an individual’s skills base 
before or at the beginning of a period of unemploy- 
ment is a more effective technique than waiting for 
a disadvantaged individual to slip into a position of 
desperation and hardship. 


Adequacy 


Social assistance benefits remain well below 
poverty levels for a number of reasons. Primary 
among them is the belief that the generous provision 
of benefits and training programs act as a disincen- 
tive to SARs who are capable of returning to the 
mainstream work force. Indeed, among those SARs 
deemed to be employable, benefit levels are much 
lower than they are for unemployable welfare 
recipients. 


143 


Levels of income and training support among 
unemployables is also considered by most observers 
to be inadequate. Among unemployable SARs, for 
instance, access to basic items that are deemed spe- 
cial needs (such as prosthetic devices, wheelchairs, 
transportation costs, dental services and moving ex- 
penses) is subject to administrative discretion and 
may not be provided at all. Adequacy problems also 
arise for a large number of SARs as a result of the 
high costs of shelter and non-subsidized daycare. 


In the area of training policy (which is the major 
concern of this task force), questions of adequacy 
arise with respect to the amount of training allowan- 
ces provided and the availability of supplementary 
allowances for items such as transportation, 
daycare, clothing, etc. Adequacy is also a factor in 
discussions about the need for continuing benefits 
after a SAR has returned to full employment. 


Equity 

Reforms to the social assistance system should 
follow the principle of treating equally deserving 
individuals equally. Equity is considered by most 
individuals to be a driving principle behind the 
social insurance system and yet, for policy reasons 
that are neither well articulated nor measured for 
their impact, the equity principle is overridden again 
and again. The random distinction between 
employable and unemployable SARs with their dif- 
ferent level of benefits is just one example of how 
the federal and provincial governments have 
neglected equity considerations. Other provincial 
examples of discrimination include: 60-64 year old 
men receive less than women of the same age; some 
essential benefits are provided only at the discretion 
of staff; and widows receive Family Benefits earlier 
than separated spouses. 


Comprehensiveness 


Comprehensiveness suggests extending the pur- 
pose of social assistance system beyond the delivery 
of simple income maintenance to the delivery of real 
Opportunities for employment and integration into 
the mainstream community. Comprehensiveness 
generally implies taking a longer-term view of what 


144 


the needs of a particular welfare recipient are. It 
may mean designing training programs that look not 
just at the basic needs of SARs, but also at sup- 
plementary (but equally essential) needs such as 
daycare for single mothers, and support devices for 
the disabled. It may also suggest addressing the 
special needs of former SARs and others who make 
up the working poor. 


In general, comprehensiveness implies a need to 
look at both the micro issues that affect SARs (e.g. 
benefit levels) and the macro issues such as govern- 
ment employment policy and the general state of the 
economy. Comprehensiveness also implies bring- 
ing together business, labour, educators, govern- 
ment and all other relevant community members to 
develop employment and training programs which 
take advantage of the expertise and resources avail- 
able from each relevant group. 


Flexibility 


The principle of flexibility suggests providing 
SARs with program choices which allow them bet- 
ter control over their future. Building flexibility into 
policy recommendations acknowledges the fact that 
the needs of welfare recipients (including their need 
for training and skills upgrading) can vary widely. 
Even among single parent recipients who appear to 
face the same material hardship, needs and wants 
will be different. The social assistance system, to 
the extent possible, should accommodate this diver- 
sity. At the same time, however, the welfare system 
cannot increase program flexibility at the expense 
of equal treatment for everyone. The principle of 
flexibility must be balanced with the need for 
equality of opportunity for all SARs. 


Simplicity 


As one provincial report has noted, "social assis- 
tance services remain only theoretical rights if 
people cannot obtain access to them where and when 
they are needed. The system must be simple, easily 
understood, and responsive to need on a timely 
basis." Unfortunately, the current social assistance 
system fails to meet this criteria. Its morass of 
programs, criteria and benefit structures confound 


Report of the CLMPC Task Forces 


all but the most expert. The general lack of program 
coordination among the federal, provincial and 
municipal government levels make it difficult for 
any recipient to know the full range of programs and 
opportunities available to him or her. The problem 
is even more complex for those individuals who 
speak languages other than French or English. For 
these individuals, the necessary dialogue between 
recipient and welfare case worker often cannot even 
begin because translation services are either un- 
available or imperfect. 
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Reducing complexity could mean streamlining 
program criteria and entry requirements for some 
programs. In the least, simplicity dictates providing 
both recipients and the public with more information 
about how the system works. It may also mean 
providing more trained, sensitive staff who are able 
to provide timely support to people in need. 
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APPENDIX 5 - Social Policy Issues Which 
Impact on Training for Social Assistance 


Recipients 


Wie many of the larger areas of social 
policy fall outside the purview of the Task 
Force, it was felt that these issues must be at least 
acknowledged. Consequently, this section attempts 
to outline those areas where the Task Force believes 
existing social policy has a significant negative im- 
pact on training opportunities for social assistance 
recipients. 


Child care 


In 1988 almost 2 million child care spaces were 
needed, yet only 10 per cent could be accom- 
modated by the formal child care system. The 
remaining 90 per cent were looked after by relatives, 
friends, left with baby-sitters and other unlicensed 
caregivers, or simply left alone. Unsubsidized child 
care can represent some 35-40 per cent of the 
average earnings of working mothers. This incon- 
sistency of availability and quality of child care is 
noteworthy not only for the inequities it produces 
but for the problem it raises of portability. For 
instance, a sole support parent in North Bay who has 
subsidized child care is likely to have difficulty 
finding an equivalent subsidized child care position 
when he or she moves to Toronto to undertake 
employment, primarily because demand for sub- 
sidized child care spaces in most urban areas such 
as Toronto far outstrips supply. For social assis- 
tance recipients, child care is a particularly vexing 
problem. Without ensured access to subsidized pre- 
school and after school child care, as well as flex- 
time child care for shift workers, many single 
parents and poor families are unable to take ad- 
vantage of the training programs available to them. 
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Inadequate Financial 
Support for the Working 
Poor 


The real decline in the minimum wage over the last 
two decades has swelled the ranks of the working 
poor. More and more Canadians are finding it in- 
creasingly difficult to earn an adequate income from 
full-time employment. This is in part due to the fact 
that there is a lack of supportive policies such as a 
higher minimum wage, negative income tax and 
in-kind subsidies which are directed towards the 
working poor. Equally important, however, is the 
fact that unlike social assistance, wages in the labour 
force do not increase with family size. 


The Task Force is concerned that recommenda- 
tions to provide enhanced training and employment 
opportunities to welfare recipients will only further 
disadvantage the working poor relative to SARs. 
The working poor also have a right to training and 
skills upgrading opportunities which could raise 
their income earning ability. The provincial and 
federal governments must address the growing dis- 
crepancy between these two groups of poor. 
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Housing 


Perhaps more than any other policy area, housing 
has a significant impact on the well being and 
economic means of social assistance recipients. In 
many urban areas, SARs are forced to spend more 
than 50 per cent of their welfare benefits on housing, 
leaving them little if anything for other basic neces- 
Sities such as food and clothing. In Toronto, for 
instance, the lack of affordable housing is cited as a 
major reason for the explosion in the number of food 
banks and food distribution centres. The wide 
regional variation in housing markets makes it dif- 
ficult for national policy to address the issue. 
Moreover, as a provincial responsibility, many 
provinces may wish to address the issue in different 
ways, such as through greater non-profit or co-op 
housing, increased affordable private sector hous- 
ing, or rental subsidies. However the issue is ad- 
dressed, it is clear that SARs (and the working poor) 
require some sort of housing assistance if they are 
to be able to live and work in areas that are charac- 
terized by tight housing markets. 


Literacy 


The Task Force strongly believes that poor levels 
of literacy and numeracy are a major reason for the 
difficulties SARs experience in trying to reintegrate 
back into the mainstream work force. Several sur- 
veys cited in Transitions, (the report of the Ontario 
Social Assistance Review Committee) suggest that 
50% or more of social assistance recipients are 
functionally illiterate. The link between unemploy- 
ment and low educational attainment associated 
with illiteracy is well established. Studies indicate 
that those with less than eight years of formal educa- 
tion have a much higher rate of unemployment than 
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those with more formal education. In addition, there 
is a strong correlation between low levels of educa- 
tion and poverty. 


At present, illiteracy functions as a barrier to 
programs specifically aimed at helping the un- 
employed return to the labour force. This is because 
many training programs which could help SARs 
become more employable have prerequisites of 
Grade 10, 11, or 12. Both the federal and provincial 
governments have undertaken several initiatives 
recently to combat illiteracy. 


Employment Equity 


In arecent survey of SAR trainees produced by the 
National Anti-Poverty Organization (NAPO), a 
number of female participants recounted experien- 
ces of sexual harassment and negative stereotyping 
in terms of the occupational training they were of- 
fered. A significant portion of government training 
programs continue to offer women training in low 
paid clerical positions while male recipients are 
given training in higher paid manufacturing and 
construction occupations. This situation often wor- 
sens once the recipient leaves training and begins 
full-time employment in the private sector. In both 
hiring, training and promotion practices, former 
recipients (particularly female recipients) face 
widespread discrimination compared with other 
workers in the private sector. While recent employ- 
ment equity legislation at both the federal and 
provincial level should improve the training and 
employment prospects of all SARs, more still needs 
to be done by private and public sector employers to 
ensure that recipients and other disadvantaged 
workers are given the same opportunities for advan- 
cement and training as other employees. 
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REPORT OF THE TASK 


FORCE 


FOREWORD 


Te past summer, we were invited to become 
members of a Task Force on Apprenticeship 
Training. This Task Force is one of seven Task 
Forces established to provide private sector advice 
to the Minister of Employment and Immigration on 
the Labour Force Development Strategy. 


The mandate of our Task Force was to examine the 
appropriateness of current policies, programs and 
practises that affect apprenticeship training in 
Canada today, and to consult on ways to introduce 
effective change. 


In carrying out our mandate we discussed a wide 
range of issues. Some of these were broad in scope 
and concerned apprenticeship as a training approach 
that combines practical on-the-job training with 
theoretical in-school instruction. Others were 
specific in program detail requiring changes in cur- 
rent practices, for example, to encourage the par- 
ticipation of more women in a broad range of 
apprenticeable occupations. On all issues, we began 
with a strong personal conviction that appren- 
ticeship is a proper and desirable method to provide 
advanced education and skill training for workers, 
and as such deserves strong support from govern- 
ments, business and labour. At the same time, we 
recognize that there are problems in the current 
program and that change is in order. While we are 
cognizant of the jurisdictional responsibilities for 
apprenticeship that are shared by the provincial and 
federal governments, we are of the strong conviction 
that labour and business must play a more active role 
at the national level in implementing change. 
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The one area that was the focus of a good deal of 
our attention was the issue of national standards. 
The lack of standardization across provincial and 
territorial jurisdictions in levels of skill proficiency, 
in curricula, and in log hours required introduces 
inequities and inconsistencies into apprenticeship, 
and obstructs mobility and efforts to address skill 
shortages. We believe it is imperative that efforts 
be made to increase standardization in appren- 
ticeship programs for all occupations that provide 
employment in two or more provinces. 


As Task Force members we were acutely aware of 
the complexity of the issues with which we had to 
deal, and the time restrictions that were an inevitable 
part of this exercise. Our report contains 30 recom- 
mendations that we believe will make a significant 
contribution to addressing some of the problems in 
apprenticeship today, and in managing change for 
tomorrow. 

Bruce Ashton 
Bob Biggar 
Marcia Braundy 
Guy Dumoulin 
Don Exner 
John Halliwell 
Jim McCambly 
Mike McGrath 
Michael Parker 
Gerry Stoney 
Jake Thygesen 
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INTRODUCTION 


A preniensti is a training approach that com- 
bines practical on-the-job training with 
theoretical in-school instruction and as such has 
existed as a model of vocational training since clas- 
sical times. A distinguishing feature of appren- 
ticeship is the existence of a contractual relationship 
between the apprentice and the employer, a union, 
or a joint industry committee. Another distinguish- 
ing feature is the emphasis on on-the-job training 
which accounts for over 80 percent of the 
apprentices’ time. 


The first point the members of the Task Force wish 
to underline is their commitment to apprenticeship 
as a system of advanced education and skill training, 
and their belief that it could serve as a useful model 
for other types of vocational preparation. Members 
of the Task Force are of the opinion that in the past 
apprenticeship has not received the financial sup- 
port, attention or commitment that it should have 
from government and industry. 


Although apprenticeship is chosen as a form of 
post-secondary education by only a small number of 
those who leave high school , it is receiving more 
attention of late as labour market strategists search 
for effective entry level training programs. 


There are currently several government programs 
in place designed to help people acquire the skills 
they need to move from school and enter into the 
labour force. Although the inequities of high youth 
unemployment and systemic barriers to labour force 
entry are motivating factors, the primary goal of 
these programs is labour force development. The 
overall objective of these programs is to develop the 
workforce we will need to guarantee Canada’s 
economic well-being, and to increase our standard 
of living in the future. Labour force development 
policies therefore focus on preparing school leavers 
for long-term, meaningful employment. 
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Apprenticeship has in the past proven to be an 
effective method of providing the labour market 
with skilled workers. Furthermore, because appren- 
ticeship is, by its nature, highly responsive to private 
sector needs, it is a training tool that can be used to 
ensure long-term labour force development. How- 
ever, at the present time in Canada, apprenticeship 
is not commonly used as an entry level program in 
the traditional sense. Most apprentices enter the 
program after working in industry for some time. 
The average age of all apprentices in Canada is 
approximately 26 years. Only 10 percent of appren- 
tices are below the age of 21 years. There is definite- 
ly a need not only to promote apprenticeship as a 
desirable method of providing advanced education 
and skill training, but also to promote it to young 
people who are preparing to make the transition 
from school to work. 


The remainder of this paper addresses issues ger- 
mane to apprenticeship in Canada today. While the 
Task Force recognized during their consultations 
that the circumstances of apprentices in the service 
industries, the construction industry and manufac- 
turing often differs, many of the issues raised are 
generic to all apprentices. 


Recommendation 1 


Apprenticeship is a proper and desirable 
method to provide advanced education and skill 
training for workers and deserves strong support 
from government, business and labour. 


Recommendation 2 


Business, labour and governments, in co-opera- 
tion with secondary and post-secondary learning 
facilities, should undertake a national campaign 
to promote apprenticeship in Canada as a proper 
and desirable form of advanced education and 
skill training. 
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RESPONSIBILITIES OF THE PRIVATE 
SECTOR, PROVINCIAL 
GOVERNMENTS, AND THE FEDERAL 


GOVERNMENT 


A prenticeship training is a well established 
system in Canada, and the respective roles of 
the key players are widely recognized. The respon- 
sibilities for apprenticeship programs are divided 
between the private sector, provincial governments, 
and the federal government. Employers, primarily 
in the private sector provide apprentices with on- 
the-job training and pay them a wage which varies 
from one occupation to another but is always less 
than the journey status wage. Persistent criticism is 
levelled against employers who do not undertake 
apprenticeship training even though they employ 
skilled tradespersons. Given the cost of appren- 
ticeship training, the "free rider" issue is an impor- 
tant one. Public sector employers in Canada number 
among the guilty in this regard, because they employ 
a large number of trained journeypersons. 


Labour markets in Canada are a shared jurisdic- 
tion. Apprenticeship is established, regulated and 
administered by provincial governments. The 
provinces have jurisdiction for any matters relating 
to the training and certification of the apprentices, 
In addition, the Canadian Council of Directors of 
Apprenticeship (CCDA) is composed of provincial 
representatives who not only represent their juris- 
diction on the CCDA, but also have a broader role 
in establishing national standards through the Inter- 
provincial Standards or Red Seal program. More is 
said about this program in Section IV. 


The federal government, on the other hand, plays 
mainly a financial role having little say to date in 
substantive apprenticeship matters. Through the 
National Training Agreements negotiated with 
provincial governments, the federal government 
contributes to the course costs of the apprentices’ 
in-school training. Income support for apprentices 
while they are in school is provided, for those who 
are eligible, from unemployment insurance. For 
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apprentices who do not qualify for unemployment 
insurance, income support is provided through the 
Canadian Jobs Strategy (CJS). In some cases, espe- 
cially in the manufacturing sector where provisions 
have been negotiated through collective agree- 
ments, employers supplement apprentices’ UI pay- 
ments bringing income support back up to normal 
apprentice wage levels.. 


It is obvious to members of the Task Force that 
many of the problems that have persistently plagued 
apprenticeship have stemmed from jurisdictional 
disputes and mutual suspicions between govern- 
ments. Furthermore, unlike other education and 
entry level training programs, such as co-operative 
education, the primary emphasis in apprenticeship 
is on workplace based training. Task Force mem- 
bers are therefore of the conviction that the appren- 
ticeship program is best developed and administered 
by government departments that have employment 
and training as their mandate. 


Also, although the private sector is the key player 
in apprenticeship, there is little meaningful input by 
business and labour in the development of this sys- 
tem of advanced education and training. Although 
there are provincial apprenticeship boards in all 
provinces except Ontario, they are often inactive or 
they assume passive roles. Furthermore, there is no 
co-ordinated apprenticeship approach by business 
and labour that is national in scope or strategic in 
intent. 


More input by business and labour at the national 
level both in terms of developing the apprenticeship 
program for specific occupations, and at a broader 
level of concern for apprenticeship as a system of 
education and training will be necessary if positive 
change is to be effected. The Task Force members 
agree that a proper role for business and labour 
would include: 
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e assisting the Canadian Council of Directors 
of Apprenticeship in developing national 
standards, 


advising governments on the volume of train- 
ing that might meet future demands for 
specific occupations, 


advising governments on appropriate chan- 
ges or improvements needed in skill levels or 
training approaches for a particular occupa- 
tion, 


* recommending ways of ensuring proper com- 
pletion of training and recording of skill ex- 
perience, 


advising governments and academic institu- 
tions on the appropriateness of pre-appren- 
ticeship programs, 


advising the federal government on the ex- 
penditure of funds for journeyperson upgrad- 
ing and updating, 


promoting apprenticeship as a method of ad- 
vanced education and training. 


° advising governments on the development of 
new apprenticeship programs. 


Recommendation 3 


A Canadian Apprenticeship Board (CAB) with 
balanced representation appointed by business 
and labour, which would include at least one 
woman from an organisation representative of 
tradeswomen, and with non-voting repre- 
sentation from governments, should be estab- 
lished to advise the Minister of Employment and 
Immigration and appropriate provincial mini- 
sters, on all matters pertaining to apprenticeship 
and pre-apprenticeship training. 

Recommendation 4 

Canadian Training Advisory Committees 
(CTACs), that are occupation specific in nature, 
(or where business and labour agree, sectoral in 


nature) should be established with repre- 
sentation from both employers, unions and 
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where there are no unions present, with repre- 
sentatives of the trade. These committees will 
serve in both a developmental and advisory role 
working through the Canadian Council of Direc- 
tors of Apprenticeship and the Canadian Ap- 
prenticeship Board addressing matters 
pertaining to apprenticeship, and pre-appren- 
ticeship training, and where federal funds are 
involved, journey status upgrading and updat- 
ing. 
Recommendation 5 


Given that apprenticeship is primarily a 
workplace based training program, the Task 
Force recommends that an appropriate provin- 
cial ministry other than a ministry of education 
develop and administer the apprenticeship pro- 
gram. 


Recommendation 6 


Public sector employers, including Crown cor- 
porations, should participate more as employers 
in the apprenticeship program, indenturing a 
proportional number of apprentices to the jour- 
neypersons they employ. 


Recommendation 7 


Private sector employers who do not participate 
in apprenticeship training should be strongly en- 
couraged to do so. 


Note: In recognition of the expertise that exists 
across all jurisdictions, the Task Force agrees that 
the terms of reference for the Canadian Appren- 
ticeship Board and the Canadian Training Advisory 
Committees should be developed following consult- 
ation with the Canadian Council of Directors of 
Apprenticeship. 
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FUNDING APPRENTICESHIP 


TRAINING 


Currently, all the players involved in appren- 
ticeship contribute in some measure to the costs of 
the training. The largest portion of the costs are 
carried by the employers who provide the on-the- 
job training, and by the apprentices themselves who 
through earnings foregone and UI premiums sub- 
sidize their own training. Both the provincial and 
federal governments are also involved in funding 
aspects of the apprenticeship program, and these 
arrangements are currently under review. 


Course Costs 


The provinces are responsible for establishing and 
maintaining apprenticeship not only as a system of 
education and training, but also as an exclusive 
means of entry into certain occupations. In terms of 
costs, the provinces support the administration of the 
system and maintain the institutional training in- 
frastructure. 


The federal government, on the other hand, plays 
mainly a financial role having little say to date in 
substantive training matters. The National Training 
Agreements detail the amount of money that the 
federal government will spend on purchasing 
"seats" in provincial training institutions not only for 
apprentices, but for all its other clients as well, and 
what the conditions of expenditure will be. The 
overall funding level detailed in the National Train- 
ing Agreements is important to the provinces, espe- 
cially the smaller ones, because it establishes the 
number of apprentices that can be started during the 
year, and it provides the base funding for maintain- 
ing the provincial training facilities. From the total 
amount negotiated, the provinces then allocate 
funds to various courses, apprenticeship being only 
one. 


The persistent criticism of the provinces has been 
that the federal government, especially under CJS, 
has cut back course purchases dramatically in the 
last three years. Under the terms of the most recent 
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National Training Agreement, the course purchases 
for apprentices has been maintained at a status quo 
which gives the provinces little flexibility to in- 
crease the number of apprentices being trained. In 
the past the federal government has tended to rubber 
stamp the provincial training plans, but since the 
advent of the Canadian Jobs Strategy this is no 
longer necessarily the case. 


There is no separate "Apprenticeship Program" in 
the Canadian Jobs Strategy. Funds to purchase seats 
in provincial training institutions for apprentices are 
provided through the Skill Shortages program of the 
Canadian Jobs Strategy. Current course costs equal 
about $84 million a year. 


Two issues emerge. One concems the overall 
amount of money committed to purchasing courses 
for apprentices. The second involves the ap- 
propriateness of using the Skills Shortage program 
of CJS to deliver the apprenticeship program. 


The primary focus of the Canadian Jobs Strategy 
is to support the training development of those "most 
in need", The majority of CJS clients are people 
who are not in the mainstream of the labour force, 
and the CJS training provided for them is relatively 
short-term in duration. Apprentices are an excep- 
tion to this description. They are members of the 
employed labour force, and apprenticeship training 
represents a long-term commitment by all those 
involved. Furthermore, the Skills Shortage program 
in the CJS is designed to assist employers who need 
workers possessing skills in short supply. Although 
support for apprenticeship could be targeted to only 
those trades designated in short supply, the program 
has never been limited in this way in the past. 


It should be noted that in certain instances, appren- 
ticeship training is delivered not through the tradi- 
tional method described above, but rather through 
training trust funds (TTFs). Training trust funds 
have been established through collective bargaining 
by certain trade unions and firms, prevalently in the 
construction sector, to provide, or supplement, ap- 
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prenticeship training and also to provide skills 
upgrading and updating for journeypersons. The 
TTF then operates under the auspices of a joint 
board. In limited instances, TTFs have been granted 
the exclusive right to conduct apprenticeship train- 
ing in a certain trade. In other cases, they work 
co-operatively with community colleges that tradi- 
tionally provide the in-class training apprentices 
receive. 


Recommendation 8 


While governments should continue to fund 
apprenticeship , the Task Force is opposed to the 
use of unemployment insurance for purposes 
other than income maintenance. Funding of any 
type of classroom training by governments 
should only come from general revenue. 


Recommendations 9 


Apprenticeship and journey upgrading should 
be identified as a separate, on-going, long-term 
training program with a its own budget. 


Recommendation 10 


Separate National Apprenticeship Training 
Agreements should be negotiated between the 
federal and provincial governments, and the 
Canadian Apprenticeship Board should assume 
an advisory role in the negotiations. 


Training 
Allowances 


Usually, the employer officially "lays off" appren- 
tices so that they can receive the classroom portion 
of their training. Although employers can continue 
to pay apprentices their customary wage while they 
are in school, this happens only in limited cir- 
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cumstances, notably in some industrial sectors. In- 
come support for apprentices is provided, for the 
most part, through payments from Section 26 of the 
Unemployment Insurance (UI) Act. When an in- 
dividual is not eligible to receive UI benefits, in- 
come support can be provided through the Canadian 
Jobs Strategy (CJS). Also allowances are provided 
to all apprentices through the CJS for other costs 
associated with in-school training such as childcare 
expenses, living allowances in the case of appren- 
tices in remote areas who must leave their home in 
order to go to school, and associated travel expenses. 


Although the amount of allowances and income 
support is modest, in the case of income support 
following the 60 percent of earnings rule, the real 
area of contention is the mechanism for payment 
when income support is provided through Section 
26 of the UI fund. Individual periods of classroom 
training are usually eight weeks in duration. How- 
ever, the earliest that UI benefits can be received is 
4 to 5 weeks after application has been made. Some- 
times benefits are not received until the apprentice 
has returned to their former employer to begin the 
next stage of on-the-job training. This causes unac- 
ceptable and unnecessary hardship. Furthermore, 
Task Force members feel that for the sake of logical 
consistency a clear distinction should be made be- 
tween income support for apprenticeship training, 
and income maintenance required during periods of 
temporary job loss. 


Recommendation 11 


Administrative mechanisms should be put in 
place by the Canada Employment and Immigra- 
tion Commission to establish separate provisions 
for the timely payment of income support and 
eligible allowances to apprentices during class- 
room training. 
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NATIONAL STANDARDS 


T* Interprovincial Standards Program (ISP), 
known by the Red Seal attached to the 
apprentices’ certificate, was established in 1959 to 
promote high national standards in occupational 
training, examinations and certification. Once a 
minimum of six provinces agree that a particular 
trade should have a "national" standard, a detailed 
occupational analysis is done and a Red Seal exam 
is developed. Because the program fosters unifor- 
mity among provinces, it promotes the mobility of 
skilled tradespeople. For these reasons, it is impor- 
tant for the program not only to be promoted in the 
sense of expanding it to include more trades, but also 
to encourage more provincial participation. Cur- 
rently, about 70 percent of all apprentices in Canada 
are training in trades for which Interprovincial 
Standards exams exist. However, the actual number 
of Red Seals issued is much smaller than this per- 
centage would seem to indicate. The level of invol- 
vement and the number of apprentices that achieve 
a Red Seal varies by province and by trade. There 
is very little promotion of the Red Seal program in 
some provinces. 


At the same time, the Task Force does recognize 
that apprenticeable occupations do exist that are 
specific to the unique characteristics of a particular 
provincial or territorial economy, and would not be 
applicable to other areas of Canada. It goes without 
saying that these merit being maintained, and that 
the attention of the Task Force has naturally been 
focussed on those occupations that are found nation- 
ally. 


As was indicated earlier, it is a provincial respon- 
sibility to maintain apprenticeship administrative 
records. However, there is little consistency in files 
across jurisdictions, and reliable and timely data on 
national apprenticeship trends is very difficult to 
obtain. 


The Red Seal program is administered by the 
Canadian Council of Directors of Apprenticeship 
(formally known as the Interprovincial Standards 
Program Co-ordinating Committee). As the name 
suggests, the committee is made up of the Directors 
of Apprenticeship from each province and territory 
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and two members from Employment and Immigra- 
tion Canada. The program remains a small one with 
an annual federal budget of $845,000 (1989/90), that 
provides occupational analysis, administrative sup- 
port, and the printing and distribution of exams. 
Provincial governments also support the Red Seal 
program through the activities of their Directors of 
Apprenticeship, and their work as lead provinces in 
developing new exams. Currently there are 28 
trades designated for which Interprovincial Stand- 
ards exist, but in order to expand the program to 
include other occupations, the information and 
exam distribution systems would have to be con- 
verted to automated systems. 


An Examination Sub-Committee is responsible for 
the methods and procedures used in the develop- 
ment, revision and administration of Red Seal 
exams. When an exam is being developed or 
revised, each province involved with that trade must 
unanimously accept the exam. Exams are revised 
every two to three years. 


In some cases, candidates will only write the Red 
Seal exam giving them both qualification in the 
province and a Red Seal on their certificate. This is 
especially the case in smaller provinces or territories 
where there are few resources to develop and main- 
tain separate exams. A pass mark for all Red Seal 
exams is 70 percent. A lower standard (60-65 per- 
cent) is required for provincial certification only. 
The rationale behind this two mark system is un- 
clear. In the view of the Task Force, this system is 
unnecessary and highly undesirable. 


While recognizing that there are legitimate dif- 
ferences in provincial regulations, the existing sys- 
tem has too many inconsistencies that hamper its 
effectiveness. The Red Seal should be recognized 
not only as a national standard, but also as the only 
common standard for certification. 


If national trade exam standards are rigorously in 
place, then appropriate standardized provincial cur- 
riculum development will follow. Although the 
details of apprenticeship curriculum development, 
including the names of the committees involved, 
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may differ slightly from province to province, the 
process that is followed is essentially the same. 
Joint committees, along with government officials, 
are responsible for developing and maintaining the 
content and standards of the training. Provincial or 
private educational institutions are used to deliver 
the training. 

Essentially there are three levels of occupational 
training. There should be a curriculum that is used 
toreach recognized proficiency in a particular trade. 
Whether a tradesperson works only within one 
province or moves to other jurisdictions should not 
alter the standard of proficiency required for that 
occupation, nor should inferior standards be accept- 
able. Any regional regulatory differences could be 
accommodated by provinces introducing additional 
material in the curriculum. Firms would then be 
responsible for any firm-specific training that would 
be required in addition. 


Recommendation 12 


More funding should be provided by the federal 
government to establish a full-time secretariat 
for the Red Seal program in order to expand the 
administrative functions of occupational 
analysis, record keeping, exam development and 
distribution. 


Recommendation 13 


The Red Seal program should be considered the 
only acceptable standard for those trades for 
which national standards are developed. Only 
one mark should be recognized as acceptable 
proficiency. The standard of proficiency should 
be developed in consultation with the Canadian 
Training Advisory Committees. 
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Recommendation 14 


The Canadian Apprenticeship Board should 
consider recommending expansion of the Red 
Seal program to include any trade that provides 
for employment in any two or more provinces. 


Recommendation 15 


There should be a Canadian Training Advisory 
Committee for each Red Seal trade advising the 
Canadian Apprenticeship Board and the 
Canadian Council of Directors of Appren- 
ticeship on all substantive training and certifica- 
tion issues pertaining to that trade. 


Recommendation 16 


In order to establish national standards , funds 
must be directed to Red Seal trades. Due to the 
complexity of the problem in some trades, a grace 
period is in order. Three years is considered 
reasonable; however, an extension could be con- 
sidered, if there has been a demonstrated com- 
mitment to such standardization. 
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SKILL SHORTAGES 


TT is a great deal of evidence today of skill 
shortages in a large number of trades. 
Shortages are largely concentrated in low un- 
employment areas throughout the country. The 
strong cyclical performance of the economy since 
1984 may account for many of the shortages. The 
slower economic growth forecast for 1990 can be 
expected to ease their extent, particularly in the 
construction trades. However, certain skill 
shortages appear structural, and may well persist 
even after the pace of economic growth declines. 


The pressure of demography in Canada compli- 
cates the problem. Until the early 1980’s, the baby- 
boom generation, born between 1947 and 1966, 
provided Canada’s labour market with a steady 
supply of young workers. However, slowing rates 
of population growth since the late 1960’s have 
meant that the current generation of young workers 
entering the labour force will make up a smaller 
supply of labour than the baby-boomers did. As- 
suming that the participation rate of youth remains 
at its current level of 70 percent, the potential pool 
of young people that could be recruited into appren- 
ticeship programs will fall by 140,000 during the 
1990’s. Most of the decline will take place in the 
20-24 year age group. This demographic trend 
could create serious labour supply problems exacer- 
bating any skill shortage problems that may already 
exist. 


One important way to resolve this problem is for 
industry to actively recruit more women and in- 
dividuals from other designated groups such as na- 
tives and disabled persons whose current 
participation in apprenticeship programs is very 
low. The Task Force notes that there are some 
excellent examples of special programs and model 
projects put into place by certain employers and 
unions to integrate these people into apprenticeship 
programs. 
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Skill shortages reflect a failure of the supply of 
labour to keep pace with demand. The result is 
foregone output opportunities for employers and a 
loss of job opportunities for workers. The long-term 
solution to skill shortages is of course to identify 
where the shortages presently are, and will be in the 
future, and to provide training for the appropriate 
number of workers to fill these positions. However, 
the lack of a survey of existing job vacancies, and 
weaknesses in the methodology behind occupation- 
al projections, particularly on the supply side, make 
this type of human resource planning very difficult. 


Measures to relieve skill shortages include increas- 
ing overtime, attracting workers with the necessary 
skills from other regions, recruiting from non-tradi- 
tional groups such as women and other designated 
groups in order to expand the recruitment base, and 
finally recourse to immigration. Policies which im- 
prove interprovincial mobility and increase the 
overall supply of apprentices and journeypersons 
also prevent skill shortages from developing. It is 
also recognized that the boom and bust economic 
cycles, that the construction industry in particular 
has been very vulnerable to, has been a cause for 
skill shortages in the past. More careful planning is 
needed on the part of both governments and private 
industry to stabilize this kind of economic activity. 
Finally it should be noted that skill shortages can 
occur not only because the supply of people is 
inadequate for the demand, but also because the 
existing workforce does not necessarily have the 
required skills. 


Recommendation 17 


The Canadian Training Advisory Committees 
(CTACs) should provide the necessary occupa- 
tional intelligence needed to identify critical skill 
shortages in their occupation. 
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Recommendation 18 


The Canadian Apprenticeship Board (CAB) 
would receive recommendations from CTACs 
and plan national human resource strategies to 
prevent the development of skill shortages. 
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Recommendation 19 


Governments, in partnership with business and 
labour, should undertake a national information 
campaign targeted at parents and students in 
particular, and the public in general, to describe 
a wide range of apprenticeable occupations 
depicting both women and men working. 
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WITHDRAWAL RATES IN 


APPRENTICESHIP 


T here is concern that a large number of appren- 
tices withdraw from training before complet- 
ing their apprenticeship. Unfortunately, data to 
understand trends within apprenticeship training 
have in the past not always been reliable or consis- 
tent across jurisdictions or timely in their 
availability. Furthermore, we are lacking ap- 
propriate international benchmarks. Administrative 
data provided to Statistics Canada by the provinces 
show that on average about 13 percent of total 
apprenticeship registrations leave the program in 
any given year. However, the ratio of discontinua- 
tions to completions in any given year is about 1 to 
1,3, and the official government "quit rate", which 
is the ratio of discontinuations to new registration, 
is 33 percent. It is this relationship that is considered 
unhealthy. As might be expected, during the reces- 
sion of 1981/82, more apprentices discontinued 
their training than those who completed it, and this 
has long term implications for skill shortages. 


Lower withdrawal rates would result in a greater 
number of apprentices completing their training, 
and hence increase the supply of certified tradesper- 
sons. High withdrawal rates are costly to industry 
as a whole. However, it should be noted that many 
apprentices who never complete their program still 
do work associated with the trade and benefit from 
the training they did receive, so expenditure on the 
training is not entirely wasted. 


Withdrawal from the apprenticeship program is 
due to a number of factors. Income levels are one. 
Apprentices are paid a rate that is in many cases 
substantially less than a journey status wage. In 
many cases, better short-term earning possibilities 
exist for apprentices in other jobs. In addition, their 
income is further reduced while they are in school 
and receiving unemployment insurance benefits. 
Administrative delays, detailed earlier, further ex- 
acerbate the apprentices’ financial situation. The 
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Task Force notes that in cases where the 
apprentices’ wages are continued by the employer, 
the incidence of withdrawal from the apprenticeship 
program is much lower. Furthermore, cyclical 
downturns which cause employers to release their 
contract with apprentices have in the past been a 
major cause of withdrawals. Without a contract, 
apprentices are not eligible to undertake in-school 
training, and are therefore forced to leave the ap- 
prenticeship program. Apprenticeship training rep- 
resents a long-term commitment on the part of both 
employers and apprentices, and sometimes frustra- 
tion on the part of apprentices over the large number 
of hours required by the program before being 
eligible to attempt the certification exam is a cause 
for withdrawal from training. 


Finally, although not a reason for withdrawal, dif- 
ficulty in finding an employer who will undertake 
an apprenticeship commitment, is one important 
reason why apprenticeships are not undertaken in 
the first place. In this latter case, joint industry 
committees, prevalent in the construction industry, 
have proven to be an alternative mechanism for 
initiating an apprenticeship contract, and for provid- 
ing an apprentice with a variety of on-the-job train- 
ing experiences. 


The cost of tools is another important reason why 
apprenticeships are not undertaken. Tool costs for 
some trades can be as high as $15,000, and a sub- 
stantial investment in tools is required to simply 
begin apprenticeship training. Current provisions in 
the Income Tax Act provide for the deduction of 
certain expenses which must be incurred by an 
employee as a condition of employment. For ex- 
ample, musicians are able to deduct the cost of their 
instruments, and chainsaw operators can deduct the 
costs of their equipment. However, this is not the 
case with apprentices who are the focus of this 
Report. The disincentive that these tool costs repre- 
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sent for people considering apprenticeships should 
be recognized. 


Recommendation 20 


In order to reduce withdrawal rates from the 
apprenticeship program, administrative 
mechanisms should be putin place by the Canada 
Employment and Immigration Commission to 
establish separate provisions for the timely pay- 
ment of income support and other eligible expen- 
ses to apprentices during classroom training. 


Recommendation 21 


Each Canadian Training Advisory Committee 
should be responsible for determining the ap- 
propriateness of introducing changes in training 
as they apply to their specific occupation. 
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Recommendation 22 


Local joint apprenticeship committees should 
be established, not only to ensure that appren- 
tices are less vulnerable to cyclical downturns, 
but also to provide a variety of on-the-job train- 
ing experiences. 


Recommendation 23 


Apprentices and journeypersons should be able 
to deduct the cost of tools against earned income 
under the Income Tax Act if the tools are re- 
quired as a condition of employment. 
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LOW PARTICIPATION RATES OF 
WOMEN AND OTHER DESIGNATED 


GROUPS 


ecause women make up such a large percent- 

age of the labour force in Canada, their insuf- 
ficient participation in apprenticeship programs is 
the main focus of this section of the Report. There 
are however other groups of Canadians who have 
not in the past participated sufficiently in appren- 
ticeship. These include natives, members of visible 
minorities and those with physical disabilities. For 
editorial ease these people are referred to as desig- 
nated groups, while at the same time, the Task Force 
recognizes that each has individual needs and uni- 
que barriers to overcome if they are to participate 
more widely in apprenticeship. 


Although their numbers are increasing, women 
currently represent only 4 percent of apprentices in 
Canada while they make up 44 percent of the labour 
force and 23 percent of all other skill trainees in CJS 
programs. Of women who are apprentices, 65 per- 
cent are training in the traditional occupations of 
hairdressing and cooking. 


The barriers to increased participation of women 
in apprenticeship programs are systemic in nature 
and complex to understand. Part of the problem lies 
in the traditional upbringing of girls who model 
themselves on their parents’ expectations. This role 
modelling is further reinforced by the patterns of 
learning in our education institutions where female 
students tend not to participate in science and math 
related courses that lead to training in trade and 
technology occupations. 


Perhaps less difficult to overcome is the lack of 
basic skills that prevent other groups, for example 
native people, from undertaking apprenticeship 
training. This is a significant problem worthy of 
attention. In Manitoba, for example, natives will 
potentially make up 21 percent of new entrants into 
the provincial labour force in the next 15 years. 
However, currently only half the natives in the 
province have completed a high school education. 
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The barriers faced by people with disabilities are 
at the same time unique to the individual and sys- 
temic throughout society. Under CJS, a capital 
grant of up to $10,000 is available to any employer 
for the purpose of modifying the workplace in order 
to accommodate a person with disabilities. How- 
ever, training for disabled persons is not a strategy 
in of itself. Rather CJS criteria for each program 
must be met first. In the case of apprenticeship, very 
few disabled persons consider themselves can- 
didates for the program or are considered as such by 
employers. 


The external barriers some apprenticeship can- 
didates face are considerable. Women, natives, 
members of visible minorities and people with dis- 
abilities have traditionally faced systemic dis- 
crimination in being hired for trades and technology 
jobs. Since an apprenticeship contract is the prereq- 
uisite for entering apprenticeship training this has 
been a difficult barrier to overcome. In addition, 
isolation, and.in some cases, racist, gender and 
sexual harassment at the workplace are daunting 
obstacles for many to overcome. While it is recog- 
nized that attitudes change slowly, it is becoming 
increasing important, for efficiency as well as equity 
reasons, that the attitudes of employers and co- 
workers do change. 


Clearly, courses that introduce trades and technol- 
ogy occupations to women and other designated 
groups, and basic skill upgrading to those who re- 
quire it, are important mechanisms to overcome 
barriers. While it is obvious that more has to be 
done, many of these courses have in the past been 
very successful, and should be supported and 
promoted. 


In the past few years a variety of orientation cour- 
ses have been developed across the country to assist 
women in exploring trades and technology related 
skills in order to see related jobs as viable alterna- 
tives to the more traditional feminine occupations. 
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Some of these courses provide broad life-planning 
skills, and communication and employment orienta- 
tion training. Others are much more focussed on 
trade occupations and provide the trainee with an 
introduction to technical training, tool skills, and 
hands-on work experience in industrial settings. 
These pre-apprenticeship courses ( often referred to 
as WITT - Women in Trades and Technology-) were 
in the past financed by Employment and Immigra- 
tion, but funding for these orientation-type courses 
has been dramatically reduced under CJS. 


A recent survey of WITT participants gives 
evidence of a good success rate for this type of 
program both in improving the employability of 
women generally, and in trades and technical jobs 
in particular. The number of women who were 
unemployed, on social assistance or not in the labour 
market dropped significantly after taking the WITT 
course, Of those women who were employed either 
on a full-time or part-time basis, 44 percent were 
now working in trades and technology related areas. 
While this is an encouraging success rate, it should 
be noted that 74 percent of women in the WITT 
courses went on to take further trades and technol- 
ogy training, such as apprenticeship, in order to 
qualify for the kind of work they wanted to do, but 
unfortunately many were unable to find related 
employment. 


The Task Force recognizes that another significant 
issue for women who wish to undertake an appren- 
ticeship program is the lack of accessible and affor- 
dable quality childcare in Canada. In 1988, almost 
2 million childcare spaces were needed, yet only 10 
percent could be accommodated by the formal 
childcare system. The remaining 90 percent were 
provided for by relatives, friends, unlicensed 
Caregivers, or simply left alone. Besides 
availability, there is a pressing concern about cost. 
These issues affect all working parents in Canada. 
But for apprentices the situation is exacerbated by 
their reduced earning capacity while training. The 
Task Force recognizes that no efforts to increase the 
number of women in apprenticeship programs are 
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going to be as successful as hoped for, without 
attention being paid to this fundamental issue. 


Government has always tied its intervention in any 
labour market training area to a rationale based in 
part on equity considerations. Women are not the 
only designated group who are seriously under-rep- 
resented in apprenticeship training. Native people 
who make up a significant proportion of the labour 
force in the Prairie provinces have not sufficiently 
participated in apprenticeship programs. 


Recommendation 24 


It is important that financial support be 
provided for basic skill upgrading and ex- 
ploratory courses to orient designated groups 
into trade and technology occupations. These 
exploratory courses should include life skills, 
career planning, hands-on training and work ex- 
perience, and have an advisory board at the local 
level that includes employers, unions, trade- 
knowledgeable educators and representatives of 
women’s organisations. 


Recommendation 25 


The federal government should modify the 
eligibility criteria of the Canadian Jobs Strategy 
programs to insure accessibility and funding of 
bridging and exploratory courses for all inter- 
ested women. 


Recommendation 26 


Governments should give greater support to 
voluntary measures designed to promote in- 
creased participation of designated groups. 


Recommendation 27 


Training should be developed which can be 
used to prepare prospective employers and co- 
workers to work with, and support, women and 
other designated groups in trades and technology 
occupations, and thereby encourage attitudinal 
changes. 
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MOBILITY 


I a country as economically and geographically 
diverse as Canada, mobility of the workforce is 
a necessary concern and a perennial issue. Mobility 
is one means of coping with skill shortages, and any 
discussion of the whole issue of standardization is 
intrinsically linked to mobility. 


It is clear that the issue of barriers to mobility of 
the workforce applies to both temporary and per- 
manent relocation. Tradespersons in construction 
occupations must be mobile, at least within a 
reasonable distance, if they expect to be continuous- 
ly employed on construction sites, as do industrial 
tradespersons who are involved in field work. 
While most economic activity takes place in a fixed 
geographical location for an extended period of 
time, construction activity is temporary and mobile 
between different sites. Often the cost of temporary 
relocation away from permanent residence is acom- 
plete bar to accepting employment. On the other 
hand, the inability of the construction industry to 
recruit sufficient workers means that employers 
must undertake special measures that not only result 
in the escalation of costs, but also inevitable delays 
in the completion of projects. 


A number of barriers also exist to hinder more 
permanent mobility between provinces among both 
apprentices and journeypersons. One of these im- 
pediments is the high economic and psychological 
cost of relocation. For permanent relocation, these 
include moving expenses, the loss of home owner- 
ship in moves to regions with higher house prices, 
and a sense of deterioration in the quality of lifestyle 
when leaving well developed social networks. 
Another important impediment is the regulations 
that give hiring preference to local workers. In 
many parts of the country, employers in the con- 
struction industry must first verify that no construc- 
tion workers in the province are available for the 
worksite before recruiting workers from out of the 
province. 


These problems will become worse as a result of 
demographic trends. A rising average age in most 
skilled trades means that present levels of mobility 
will be difficult to maintain. Older workers are 
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much less willing to move to undertake temporary 
work than are younger workers. 


Apprentices face additional barriers to mobility. 
The lack of uniformity in curriculum at provincial 
training institutions, and the lack of standardization 
in the number of log hours required are serious 
impediments. 


With the exception of some relatively minor 
provisions in the Canadian Jobs Strategy that are 
intended to promote greater mobility, public con- 
tribution to mobility costs is delivered through the 
income tax system in the form of deductions from 
individual or corporate income tax liability. Con- 
struction workers who move from their permanent 
residence and obtain temporary employment with a 
new employer elsewhere are not eligible to deduct 
travel, accommodation, and related expenses which 
are necessarily incurred as a normal part of work in 
that sector. They would, however, qualify if they 
were self-employed, or regularly required to work 
on a temporary basis away from home by one par- 
ticular employer, as is often the case with industrial 
tradespeople working in the field. The inequity in 
the treatment of construction workers flows from the 
fact that the permanent and on-going attachment of 
the construction worker is to the industry as a whole, 
not to a particular employer. 


Recommendation 28 


Standardized curricula in provincial training 
institutions and standardized log hours for those 
occupations for which national standards exist, 
(or should exist) should be established in order to 
allow apprentices to transfer their program 
without penalty between provinces. 


Recommendation 29 


Governments should not create regulations 
which impede the mobility of skilled workers 
across Canada and they should take immediate 
steps to ensure existing regulations are reduced 
to an absolute minimum. 
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Recommendation 30 


Increased financial incentives such as mobility 
assistance and tax support for temporary reloca- 
tion of all tradespersons should be provided. 
When there are no skilled people available local- 
ly, government, and employers should share the 
costs of temporary relocation with the worker. 
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APPENDIX 1 - Apprenticeship Statistics 


TRADE 


12 


13 
14 
15 


16 
17 
18 


Provincial Trade Names 

TRADE NAME PROVINCES 

Air-cooled and Marine Engine 

Mechanic (Marine Mechanic) ONT 

Air-cooled and Marine Engine 

Mechanic (Small Engine and 

Powered Equipment Mechanic) ONT 

Aircraft Mechanic NWT/BC/MAN 

Appliance Serviceman ALTA/BC/NB/NWT 

Assistant Cook ONT 

Automatic Machinist ONT 

Automotive Glass Installation BC 

Automotive Radiator Manufacturing 

and Repair BC 

Automotive Trimming BC 

Baker ALTA/NWT/ONT/YUK/BC 

Barber ONT/MAN/YUK/ALTA/NWT/NB/ 
BC/SASK 

Benchman (Lumber Manufacturing 

Industry) BC 

Blaster NB 

Boatbuilding BC 

Boilermaker ALTA/MAN/PEI/NFLD/NS/SASK/ 
QUE/BC/ONT/NB 

Boilermaker (Marine) NB 

Boilermaker (Shop) BC 

Bookbinding BC 
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19 


20 
21 
22 
23 
24 
25 


26 
7H | 
28 


29 
30 
31 
32 
33 


34 
35 
36 
a7 
38 
39 
40 
41 
42 
43 
44. 
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Bricklayer 


Cabinetmaker 
Cableman 
Carman (Railway) 
Carpenter 
Cement Finisher 


Circular Sawfiler (Lumber 
Manufacturing Industry) 


Cladding 
Communication Electrician 


Communication Electrician 
(Switching Craft) 


Communication Electrician 
Communication Electrician 
Construction Electrician 
Construction Millwright 


Cook 


Crane Operator 

Dental Mechanic 

Dental Technician 
Diesel Engine Mechanic 
Diesel Fuel Injection 
Distribution System Dispatcher 
Drafting (Architectural) 
Draftsman 

Dry Cleaner 

Drywall 

Drywall Installer 


ONT/MAN/PEI/ALTA/SASK/BC/ 
QUE/NS/NFLD/NB 


PEI/NWT/YUK/ALTA/NB/BC 
BC 

BC 

ALL 
ALTA/SASK/QUE/ONT/BC 


BC/ALTA 
BC 


ONT/NB 


ALTA/ONT/PEI/MAN/YUK/NWT/ 
SASK/NB/BC/NS/NFLD 


MAN/BC/SASK/ALTA/NFLD/QUE 
BC 
BC 
BC 
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Electrical Mechanic (Utility) 
Electrician (Domestic and Rural) 
Electric Motor Winder 


Electronics-Community 
Antenna Television 


Electronic Technician - 
Consumer Products 


Electronics Technician (Trades) 
Elevator Constructor 

Elevator Mechanic 

Embalming 

Engineering Assistant 

Farm Equipment Mechanic 
Firefighter 

Fitter (Structural Steel - Plate Work) 
Floorcovering Installer 

Gasfitter 

Gasfitter (Domestic and Commercial) 
Gasfitter (Industrial) 

Glazier 

Hairdresser 

Hairstylist 

Heavy Duty Equipment Mechanic 
Heavy Duty Equipment Operator 
Hoisting Engineer - Mobile Crane 
Hoisting Engineer - Tower Crane 
Housing Maintenance Serviceman 
Inboard-Outboard Mechanic Repair 


Industrial Electrician 
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BC 


SASK/ALTA/PEI/ONT/BC 

NB 

ONT 

BC/ALTA/NWT/QUE 

ALTA/NWT/YUK 

BC 

BC 
ALTA/YUK/SASK/MAN/NWT/ONT/BC 
ALTA/NFLD/SASK/ONT/YUK/NWT/BC 
ONT 

ALL 

QUE/NFLD/NWT/ALTA 

ONT 

ONT 

NWT 

BC 

PEI/NFLD/NS/MAN/YUK/ONT/NB 
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72 
73 
74 
75 
76 
77 
78 
12. 
80 
81 
82 


83 
84 


85 
86 
87 
88 
89 
90 
91 
92 
93 
94 
95 
96 
97 
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Industrial Instrument Mechanic 


Industrial Mechanic - Millwright 


Industrial Warehouseman 
Insulator (Heat and Frost) 


Ironworker 


Jewellery Manufacture and Repair 


Joinery 

Junior Baker 
Landscape Gardener 
Lather 


Lineman 


Lineman (Construction) 


Machinist 


Marine Electrician 
Marine Engine Fitter 
Marine Engineer 
Marine Fitter 

Meat Cutter 

Metal Fabricator 
Mine Electrician 
Mine Mechanic 
Miner 

Mold and Patternmaker 
Mold Maker 
Motorcycle Repair 


Motor Vehicle Body Repairer 


BC/NFLD/NS/SASK/MAN/YUK/ 
PEI/NWT/NB/ALTA 


ALL 


BC/NWT 
BC/NB/ALTA/SASK/QUE 


BC/ALTA/ONT/QUE 


BC 


NFLD/NB 


ONT 


ONT/ALTA/MAN 
QUE/YUK/MAN/ONT/ALTA 


BC/YUK/NS/PEI/NFLD/NB/NWT/ 
ALTA/SASK 


NFLD/NB/ONT 


ONT/ALTA/MAN/NFLD/YUK/NS/ 
BC/PEI/SASK/NWT/NB 


ONT 


ONT/PEI/ALTA 


ALTA/ONT/NFLD/BC/YUK/NWT/MAN/ 
PEI/SASK/NB/NS 
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98 
y 
100 


101 
102 


103 
104 


105 
106 
107 
108 
109 
110 
111 
112 


113 
114 
115 
116 
117 
118 
119 
120 
121 
122 
123 


Motor Vehicle Body Repairer 
Motor Vehicle Body Repairer (Paint) 


Motor Vehicle Fuel & 
Electronics Systems Mechanic 


Motor Vehicle Machinist 


Motor Vehicle Mechanic 


Motor Vehicle Partsman 


Motor Vehicle Steering 
Suspension and Brakes Mechanic 


Motor Vehicle Transmission Mechanic 
Office Machine Mechanic 

Oil Burner Mechanic 

Ornamental Iron Worker 

Painter and Decorator 

Painter - Commercial and Residential 
Painter - Industrial 


Partsman (Industrial Engines 
and Equipment) 


Patternmaking 

Piledriver and Bridgeman 

Pipeline Maintenance Mechanic 
Plasterer 

Plastic and Rubber Fabrication 
Plumber 

Power Lineman and Power Electrician 
Power Shovel Operator 

Power System Electrician 

Power System Operator 


Practical Horticulture 
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NB 
ONT/BC/MAN/NB 


BC/ONT/PEI/NB 
BC/ONT 


BC/ALTA/MAN/NWT/YUK/ONT/PEI/ 
SASK/NB/NS/NFLD 


NWT/BC/ALTA/YUK 


ONT/BC/NB 

BC/NB/PEI/ONT 

BC 
NFLD/YUK/PEI/NWT/NB/BC/NS 


BC 
ALTA/MAN/ONT/SASK/QUE/BC 
BC 

ALL 

MAN/ONT/ALTA 

QUE 

ALTA 

NFLD/NB 

BC 
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124 
125 
126 


127 


128 
129 
130 
131 
132 
133 
134 
135 
136 


137, 
138 
139 
140 


141 
142 
143 
144 
145 
146 
147 
148 
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Printer and Graphics Arts Craftsman 


Printer - Compositor 


Printer - Compositor and 
Camera Technician 


Printer - Compositor-Photo 
Typesetting 


Printer - Letterpress (Job Shop) 
Printer - Linotype Operator 
Printer - Lithography 

Printer - Offset Pressman 

Printer - Pressman-letterpress 
Production Equipment Mechanic 
Quartzware Fabricator 
Recreation Vehicle Mechanic 


Refrigeration and Air 
Conditioning Mechanic 


Reinforcing Steel Erector 
Restoration Stone Mason 
Roofer 


Sawfitter (Lumber Manufacturing 
Industry) 


Secretary 

Security Alarms Installer 
Service Station Attendant 
Service Station Mechanic 
Sheet Metal Worker 
Shipfitter 

Ship’s Plater 


Small Equipment Mechanic 


BC/NWT/ALTA 
BC/ONT 


BC/ONT 


BC/ONT 
ONT 


QUE/BC/NS/NFLD 

QUE 

NS 
ALTA/SASK/MAN/NFLD/NB/QUE/BC 


BC 
NFLD/NB 
BC/NFLD/PEI/NWT/NB 
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Sprinkler System Installer 


Staker-Detailer 

Stationary Engineer 

Stationary Engineer (2nd class) 
Stationary Engineer (3rd class) 
Stationary Engineer (4th class) 
Steamfitter-Pipefitter 

Steel Fabrication 

Survey Technician 

Survey Technician (Instrumentation) 
Survey Technologist 

Switchboard Operator 
Telecommunications 

Tile Setter 

Tool and Die Maker 

Transport Refrigeration Mechanic 
Truck and Transport Mechanic 
Truck Trailer Repairer 

Watch Repairer 

Water Well Driller 

Welder 


Woodworker 
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QUE/ONT/NS/MAN/BC/NFLD/PEI/ 


SASK/ALTA/NB 

NB 
NWT/BC/NS/NB/QUE 
NB 

NB 


ALL 
BC/MAN/ALTA/NB 
NB 

NB 


BC 
ALTA/SASK/QUE/BC 
MAN/ONT/ALTA/BC 
ALTA 
BC/PEI/NB/NS/SASK 
ONT/NB 

BC/ONT 
ALTA/BC/NB 


MAN/ALTA/NWT/YUK/PEI/ 
SASK/BC/NFLD/NS/NB 


ONT 


1795 


TRENDS IN APPRENTICESHIP TRAINING IN 
CANADA, 1974-86 


Thousands 
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ZY’ TOTAL REGISTRATION 
YZ’ NEW REGISTRATIONS 


CLMPC chart based on Statistics 
Canada data. 


Largest Apprenticeable Occupations in Canada, 1986 


Apprenticeship 
Registration 
(start of year) 


Carpenter 13,510 
MV-mechanic 12,279 
Construction Electrician 11,181 
Steamfitter 

Plumber 

Industrial Electrician 

MV - body 

Hairdresser 

Sheet metal worker 

Cook 

Total 


Source: Statistics Canada 
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Apprenticeship Levels in SelectedCountries, 1987 


Total Percent of civilian 
Country apprentices employment 


Austria 245,000 74 
Germany 1,800,000 7a 
United Kingdom 314,000 1.4 
Canada 128,782 1.1 
France 220,000 1.0 
United States 340,000 3 


Apprenticeship Composition by Sector 


Construction 


Constructl 
seperti 63.4% 


57.39 


Services 
Services 
4.4% 8.0% 
Industrial Industrial 
38.4% 38.6% 
1974 1986 


CLMPC chart based on Statistics 
Canada Data 


The shares of the total number of apprentices in Canada that construction, industrial and service appren- 
tices account for, have changed little since 1974. As might be expected given the increase in service sector 
employment, service apprentices, such as barbers, hairdressers and cooks, doubled their share from 4.4 per 
cent in 1974 to 8.0 per cent in 1986 although their absolute numbers remain small. Their gain was 
balanced by a loss for construction apprentices whose share declined slightly. 
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Age Distribution of Apprentices 
Already Registered at Start of Year 
Ontario and Alberta, 1985 


Percentage Distribution 
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16-20 21-25 26-30 31-35 36-40 40+ 
Age of Apprentices 


CLMPC Chart based on Employment and 
Immigration Canada data. 


AGE PROFILE OF APPRENTICES 
The average age of apprentices in Ontario and Alberta is about 26 years. 


This is based on preliminary analysis of 1985 data of a survey of provincial apprenticeship administrators. 
The data were collected by Statistics Canada on behalf of Employment and Immigration Canada. 


According to these data, half of the apprentices are in the 21-25 age group, while one-quarter are in the 26- 
30 age group. About 10 per cent are younger than 21 years old, while about 14 per cent are more than 30 
years old. 


These data indicate that Canada has a much older age structure of apprentices than most other OECD 
countries, where young people enter apprenticeships while still in high school or shortly after graduating. 


According to an OECD study "in most OECD countries apprenticeship begins at 15-16 and ends in teen- 
age years. Few young people over 20 enter apprenticeship except in Canada and the United States." 
(OECD, Policies for Apprenticeship, 1979). In Canada, it is a much more common pattern for apprentices 
to enter the apprenticeship program after a period of employment. 
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Apprenticeship Trends 
and 
Total Employment Trends 


Index (1974=100.0) 
200 
180 
160 
140 
120 


100 


80 


74 76 78 80 82 84 86 88 


CLMPC chart based on Statistics 
Canada data. 


Both employment and the total number of apprentices has increased since 1974. However, total registra- 
tion in apprenticeship courses has grown more rapidly than has total employment, indicating that appren- 
ticeship training despite its cyclical problems is a healthy system in Canada, in the sense that people are 
interested in participating in the apprenticeship program, and among employers, there is an on-going 
demand for apprentices. 
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APPENDIX 2 - National Training 


Agreements 


T= are two levels of federal training ac- 
tivity in the provinces. One is through the 
Canadian Jobs Strategy (CJS) which was intro- 
duced in 1985, and the second is through the 
federal-provincial training agreements which have 
existed for over 20 years, and are now subsumed 
under the Canadian Jobs Strategy (CJS). 


The agreements detail the amount of money that 
the federal government will spend to purchase 
"seats" in provincial training institutions for its 
clients, and what the conditions for those expendi- 
tures are. In a sense, the agreements are the means 
through which the federal government can intervene 
in training matters, while still recognizing provincial 
jurisdiction in education. 

Overall federal funding levels in the agreements 
are critical to the provinces, especially the smaller 
ones, in two ways: the amount of money that will 
be used for direct purchase of courses in provincial 
institutions, and the total CJS funds going to 
employers and co-ordinating groups who will spend 
a portion of those funds on "indirectly" purchasing 
courses from provincial training institutions. 


Training agreements also stipulate the detailed 
conditions of those federal course purchases. The 
agreements spell out what constitutes a training day 
and defines the rights of the federal government to 
referral of clients for training. How much the federal 
government will pay per diem, for example, for 
skills training courses, or for academic upgrading is 
included in an annex and amended annually. In the 
past, the federal government tended to rubber stamp 
the provincial training plans, but this is no longer 
necessarily the case since the advent of CJS. 
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Apprenticeship training is not negotiated separate- 
ly, but is included in the whole training package that 
the agreement represents. The funds for the class- 
room training of apprentices are delivered through 
the Skills Shortage program of the CJS. Income 
support, while the apprentice is in the classroom, is 
provided through Sec.26 of the Unemployment In- 
surance Act if the apprentice is eligible for UI, or 
through CJS allowances. Other costs such as travel 
to school and books are covered through CJS also. 


Although the federal government has maintained a 
fairly traditional role to date in agreeing to provin- 
cial apprenticeship training plans, the provinces fear 
that the federal government will want to have an 
increasing say in apprenticeship training using its 
financial clout for leverage. For example, will only 
those trades designated in short supply be eligible 
for federal funding? Will only those provinces 
meeting the equity standards of the federal govern- 
ment for women and other minorities receive federal 
apprenticeship support? 


While government funding, and thus participants, 
in other types of institutional training has decreased 
markedly under the Canadian Jobs Strategy, the 
Status quo has been maintained for apprentices. In 
1987-88, 47,500 apprentices participated in federal- 
ly sponsored institutional training. The federal 
government purchased apprenticeship courses at a 
cost of $84.5 million, and provided approximately 
$80 million in income support. 


The agreements have been negotiated for periods 
of three to four years with annual detail updates. 
Traditionally, Employment and Immigration 
Canada begins to prepare a draft "model" agreement, 
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which is presented to the provinces in early Fall. 
This gives the provinces the last quarter of the year 
for their own planning. After a period of negotia- 
tion, the agreement goes into effect at the beginning 
of the fiscal year in April. 
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The present training agreement ended on March 
31, 1989. However the terms and conditions of the 
agreements were extended for one more year so that 
the Labour Force Development Strategy could be 
introduced and consultations could be held. 
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APPENDIX 3 - Federal/Provincial 
Apprenticeship Program 


PROGRAM: - Apprenticeship 


DEPARTMENTS: - Employment and Immigration 
Canada and the Directorate of Apprenticeship in 
each province and territory. 


OBJECTIVE: - To support a training system, nor- 
mally for skilled manual trades occupations, which 
combines theoretical in-school instruction with 
practical training in supervised employment. There 
are approximately 170 apprenticeable trades in 
Canada. 


ELIGIBILITY: - Any individual whom an 
employer agrees to take on as an apprenticed 
employee and for whom a contract of indenture is 
registered with the appropriate provincial authority. 


DESCRIPTION: - The apprentice spends a period 
of three to five years employed in an occupation and 
receiving on-the-job instruction from experienced 
journeypersons. As well the apprentice attends 
school regularly to receive theoretical instruction in 
their trade usually for periods of 6 to 10 weeks each 
year. 


The provinces are responsible for any matters relat- 
ing to the training and certification of the appren- 
tices. They designate which occupations are 
apprenticeable, in some cases requiring the compul- 
sory participation in apprenticeship of some occupa- 
tions. In addition, the provinces set the apprentices’ 
wage rates, prescribe the content and duration of 
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training,and establish certification requirements. 
They maintain a registry of apprentices, administer 
examinations and issue certificates of qualification. 
As such, there is no uniformity between the provin- 
ces on any of these matters, except in the case of the 
Red Seal trades. 


The Interprovincial Standards Program, known as 
Red Seal , has established national standards for 
credential requirements in 28 trades covering about 
70 percent of the apprentices in Canada. A trade 
qualifies if the program is offered in a minimum of 
six provinces and has the approval of the Canadian 
Council of Directors of Apprenticeship. 


The role of federal government is mainly financial 
although the provinces do pay the administrative 
costs of the program. Since 1967, the federal 
government has paid for the course costs of the 
apprentices’ in-school training, and has provided 
them with income support while they are in school. 
Funds to purchase "seats" in training institutions for 
apprentices are provided through the Skill Shortages 
program of the Canadian Jobs Strategy. Income 
support most apprentices is provided through Sec- 
tion 26 of the Unemployment Insurance Act. The 
federal government currently spends about $160 
million a year supporting the apprenticeship pro- 
gram. 
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Government Sponsored Institutional Apprenticeship Training 


Apprentices Course Costs 
(Millions of $) 


1976-77 58,200 47.8 
1977-78 60,900 
1978-79 55,200 
1979-80 59,400 
1980-81 62,600 
1981-82 70,100 
1982-83 72,800 
1983-84 61,600 
1984-85 51,200 
1985-86 47,500 
1986-87 47,100 
1987-88 47,500 


Source: Employment and Immigration Canada 
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1985-86 Federal-Provincial-Territorial Expenditures on Apprenticeship ($Millions) 


Provincial Course Income 
Admin. Costs Support 


04 sy) Ie 
5 


01 
aS) 


79.6 
30.9 
(exclud.Que) 


Source: Employment and Immigration Canada. 


i Not available 
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APPENDIX 4 - Apprenticeship Training: 
Interprovincial Standards Examinations 


(Red Seal) 


T* Interprovincial Standards Program (ISP), 
known by the Red Seal attached to the 
apprentices’ Certificate of Qualification, was estab- 
lished in 1959 to promote high national standards in 
occupational training, examinations and certifica- 
tion. Because the program fosters uniformity in 
training, examinations and certification it promotes 
the mobility of skilled tradespeople. 


There are currently 170 apprenticeable trades in 
Canada of which 28 qualify for the Interprovincial 
Standards Program. Approximately 70 percent of 
all apprentices are in Red Seal trades. 


The members of the ISP Co-ordinating Committee 
(as of June 1989 to be called the Canadian Council 
of Directors of Apprenticeship) which administers 
the program are the Directors of Apprenticeship in 
each province and territory and two members from 
Employment and Immigration Canada. 


The Interprovincial Standards Examination Com- 
mittee is considered a sub-committee of the ISP 
Co-ordinating Committee, and as such it is respon- 
sible for the methods and procedures used in the 
development, revision and administration of ISP 
exams. The right to vote on this committee is 
restricted to one delegate (usually the senior ex- 
amination officer) from each participating province 
or territory. 


When an exam is being developed or revised, each 
province involved with that trade must unanimously 
accept the exam. Exams are revised every two to 
three years. 
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In order to be eligible to write a Red Seal exam a 
person must: 


¢ hold a provincial Certificate of Qualification; 
or 


¢ have qualified for apprenticeship completion 
under provincial regulations; or 


* meet provincial requirements to attempt a 
provincial examination for a Certificate of 
Qualification ( in those provinces which use 
the Red Seal exam for provincial certification 
purposes). 

Whether an individual writes one or two exams 
varies depending on the trade and on the province in 
question. Often a candidate will only write the 
interprovincial exam giving him both his qualifica- 
tion in the province and a Red Seal on his certificate. 
This is often the case in smaller provinces or ter- 
ritories where there are few resources to develop and 
maintain separate exams. A pass mark for all Red 
Seal exams is 70 percent. Sixty percent is required 
for provincial certification only. Even in larger 
provinces such as Ontario there is only one exam 
given in many trades. If, however, provincial codes 
regulate work in a particular trade (such as the 
Ontario Plumbing Code) then one exam will not 
suffice, and the provincial exam will have to also be 
written. 


In all provinces the majority of apprentices are in 
trades for which an interprovincial exam exists. 
Overall, 69 percent of candidates are successful in 
receiving their Red Seal, and to date 198,267 Red 
Seals have been issued in Canada. 
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RED SEAL TRADES 
Boilermaker 15 Painter and Decorator 
Bricklayer 16 Plumber 


Carpenter 17 Electronic Technician 
(Consumer Products) 


18 Refrigeration and Air 
Conditioning Mechanic 


19 Sheet Metal Worker 

20 Sprinkler System Installer 

21 Steamfitter-Pipefitter 

22 Welder 

23 Roofer 

24 Truck and Transport Mechanic 
2) Hairstylist 

26 Glazier 

D6 Cabinet Maker 

28 Baker 


Construction Electrician 

Cook 

Heavy Duty Equipment Mechanic 
Industrial Electrician 

Industrial Instrument Mechanic 
Industrial Mechanic (Millwright) 


1 
2 
3 
4 
=) 
6 
a 
8 
9 


Lineman 
Machinist 


Motor Vehicle-Body Repairer 
(Metal and Paint) 


Motor Vehicle-Mechanic 
Oil Burner Mechanic (Residential) 
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Annual Interprovincial Red Seal Statistics, 1988 


Completed Apprentices 


Pass No. of Candidates 
Number of Rate Issued Red Seals 
Candidates % 


Newfoundland 210 81.4 
Nova Scotia 507 67.3 
P.ELI. 61 80.3 
New Brunswick 410 62.0 
Quebec 

Ontario 

Manitoba 

Saskatchewan 


Yukon Territories 


Trade Qualifications 


No. of Candidates 
Number of Number Issued Red Seals 
Candidates Passed to date 


Newfoundland ; 2,677 
Nova Scotia : 1572 
Jb Sill : 235 
New Brunswick : 2,780 
Quebec 4 666 
Ontario : 15,148 
Manitoba ; 1,517 
Saskatchewan : 1,486 
6,588 

ZAD 

.W.T. : 390 
Yukon Territories : 303 
Grand Total 19,557 i 198,267 


Source: Employment and Immigration Canada 
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APPENDIX 5 - Occupational Growth and 


Apprenticeship Training 


Fastest Growing Occupations in Canada, 1986-1995 


Occupation 


metal machinery inspecting 

boilermaker 

farmers 

service management occupations 

rock and soil drilling 

concrete finishers 

blasting occupations 

stationery engine & utilities equipment 
operating occupations 

real estate sales occupations 

sales persons 75.7 

supervisors - food & beverage preparation 
janitors and cleaners 

clock and watch repair 

deck and engineering officers, ships 
guard and security occupations 

aircraft fabricating and assembling 
tailors and dressmakers 

supervisors: sales occupations, commodities 
pattern making, marking and cutting 
occupations: textile, fur and leather 
pipefitting and plumbing 

occupation related to management 

rail transport equipment mechanics 
construction electricians 

locomotive operating occupations 
excavating and grading 

insulating occupations 

carpenters 

agricultural engineers, community planners 
and professional engineers 

general office clerks 

structural metal erectors 

surveyors 

inspecting, testing and grading & sampling 
occupations: fabricated metal products 
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Per cent Increase in 
Total Job Openings 


975 
90.5 
88.5 
86.7 
85.8 
84.1 
82.5 


78.6 
(i) 


1S2 
73.0 
71.6 
71.5 
a2 
70.5 
69.6 
69.5 


69.1 
69.0 
68.7 
68.4 
68.3 
67.8 
67.7 
67.7 
67.0 


66.6 
66.3 
65.6 
65.4 


65.1 
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managerial occupations - construction 


operations 64.7 
log inspecting, grading and scaling 63.9 
physicists 63.7 
radio and T.V. repair 63.3 
farm management occupations 63.3 
personnel and related officers 62.8 
purchasing officers and buyers 62.6 
marine craft fabricating and repair 62.3 
ministers of religion 62.1 
typists and clerk typists 61.9 
physical scientists 60.9 
meteorologists 60.6 
other mechanics 60.2 


Source:Job Futures: An Occupational Outlook to 1995, 1988-89 Edition, Employment and Immigration 
Canada, 1987 


Note: All occupations with over 60% increase in total job openings between 1986 and 1995 in Job Fu- 
tures have been listed. Job Futures contains information on nearly 200 of 496 occupations and accounts 
for two thirds of total job openings over the 1986-1995 period. 


Bold lettering indicates occupations for which apprenticeship programs exist. 


Apprenticeship Withdrawals* 1974-86 annual average 


The 10 Occupations with the largest apprenticeship enrollment 
MV Repair - Body 50% 
Carpenter 43% 
Steamfitter 43% 
MV Mechanic 40% 
Sheet 40% 
Cook 39% 
Plumber 37% 
Industrial Electrician 36% 
Hairdresser 34% 
Construction Electrician 31% 
All Occupations 32.7% (1986) 
*Rate represents the ratio of discontinuations/new registrations. 


Source:Employment and Immigration Canada 
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APPENDIX 6 - Women and 
Apprenticeship 


Female Apprentices Receiving Full-Time In-School Training, 1986-87 


Percentage of 


Female Apprentices 


in Operational 
Occupations 


Women in 
Operational 
Apprenticeships 
as a Share of all 
Apprentices 


Newfoundland 25 
P.E.L 5.6 
Nova Scotia 16.3 
New Brunswick 22) 
Quebec 

Ontario 

Manitoba 

Saskatchewan 

Alberta 

B.C. 

N.W.T. 

Yukon 


Source:Employment and Immigration Canada 


Women comprise approximately 4 per cent of apprentices in Canada. Of those who are apprentices, the 
majority are acquiring traditional skills in hairdressing and cooking. Some provinces have been more 
successful in introducing women into other apprenticeable trades. Although their total numbers remain small, 
in British Columbia, 71.3 per cent of women in apprenticeship are in operational occupations. These women 
make up 2.8 per cent of all apprentices in British Columbia. 
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Apprentices Receiving Full Time 
In-School Training, 1986-87 


Hairdressing, Cooking 
and Related 65%_ 


Men 
96% Women 
4% 
Other Operational 
85% 
Apprentices by Gender Female Apprentices 


by Trade 


Source: Employment and Immigration Canada 


Report of the CLMPC Task Forces 191 


192 


The Impact on Employment of Courses 
Designed to Assist Women in Exploring 
Trades and Technology Related Skills 


Employment Status Before Women in WITT Course 


Not In labour market 
25.6% Employed full-time 


28.4% 


Self-employed 


Unemployed seeking 


2.8% 
16.6% Enrolled In school 


5.2% 


On social assistance 
6.6% 
Employed part-time 
14.7% 


Employment Status After WITT Course 


Employed full-time 


Employed part-time 
17.0% 


Enrolled In school 


12.8% On Social Assistance 


4.3% 
Self-employed 
Unemployed seeking 6.2% 
10.0% Not In labour market 
10.0% 


Source: National Survey of Women in 
Trades and Technology Orientation 
Courses, April 1989. 
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PART V 
Co-operative Education 
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REPORT OF THE TASK 


FORCE 


FOREWORD 


TT summer we were invited to become mem- 
bers of the Task Force on Co-operative Educa- 
tion, one of seven Task Forces established by the 
Canadian Labour Market and Productivity Centre as 
part of the Department of Employment and 
Immigration’s consultation exercise on the Labour 
Force Development Strategy. 


Our mandate was to examine co-operative educa- 
tion as it exists in Canada and to put forward recom- 
mendations that would serve to expand and develop 
cO-Op programs. 

The Task Force has fulfilled its mandate and the 15 
recommendations found in this report are the result 
of much discussion on a wide selection of issues. 


As members of the Task Force we do not pretend 
to have all the solutions to all of the questions. 
However, we believe that our recommendations will 
generate further development in co-operative educa- 
tion and, in doing so, facilitate the often-difficult 
transition from school to work; work to school; 
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unemployment to work; and, the promotion of 
lifelong learning. 


Co-operative education programs are not intended 
to replace or undermine apprenticeship programs. 


The Task Force on Co-operative Education would 
like to thank those across Canada who provided 
information about co-operative education in their 
provinces and regions. Also appreciated were the 
efforts of various interested organizations and in- 
dividuals who submitted their views to the CLMPC. 


Bill Frank 

John Fryer 

Efre Giacobbo 
Susan Hart-Kulbaba 
Dale Landry 

Ken Page 

Bob Philip 
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INTRODUCTION AND BACKGROUND 


The "Pathways Study" 


T* recent "Pathways" study by Decima Re- 
search for the Ontario Ministry of Skills 
Development found that 64% of learners enrolled in 
high school either drop out without completing high 
school or do not continue their education immedi- 
ately after leaving high school. For this group of 
school "leavers", the period between the ages of 17 
and 28 is often associated with a long and difficult 
search for stable employment that may stretch into 
their late twenties. Asa result, many of these young 
people lack an early sense of permanency in their 
jobs. They are prime candidates for the additional 
training and the acquisition of new skills that might 
help them in finding secure jobs. 


Some survey results 


Of those surveyed, 53% had undertaken further 
education or training, mostly in community colleges 
or as on-the-job training. The higher the grade com- 
pleted in high school, the greater the tendency to 
pursue further education and training, and the 
greater likelihood that the school leaver would pur- 
sue an advanced rather than a basic program. Many, 
however, were not able to acquire exactly the kind 
of education or training they preferred. When asked 
about impediments to further education or training, 
respondents cited limited information and career 
counselling as well as geographic barriers. For ex- 
ample, 87% of high school "leavers" in the survey 
did not receive any form of job-related counselling. 


There were also significant gender difference 
among respondents. For example, fewer females 
were employed full-time, and many worked part- 
time or in the home. Female respondents also indi- 
cated that their educational or training programs 
focused on areas such as management/business, 
health education or clerical work. By contrast, male 
respondents entered programs in fields such as 
mechanical or technical, construction, and 
arts/crafts. In addition, females faced a further bar- 
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rier to education and training if they were supporting 
children in the home. 


The need for new initiatives 


The study concluded that there is room for im- 
provement in the way young people are prepared for 
entry into the workforce. Fresh policies and con- 
crete initiatives are required to address the problem 
of high school "leavers". In particular, more must 
be done to make their transition from school to work 
less problematic and more efficient. 


One very important mechanism for bridging the 
gap between school and work is co-operative educa- 
tion. By giving learners on-the-job training and 
experience while they are still in school, co-op 
programs can help young people make better use of 
their educational opportunities to prepare themsel- 
ves for the workplace. 


The way in which co-op and continuing education 
evolves in Canada will depend to a large degree on 
the evolution of the labour market. A brief overview 
of current demographic trends and projections will 
help to situate co-op education within the broader 
context of Canada’s human resource needs. At 
present, the most important discernible trends are the 
following: 

¢ the aging of the workforce, 


* growing importance of women, 


* the increased relative importance of immigra- 
tion, 


¢ the continued concentration of employment 
growth in the small business and service sec- 
tor, and 


° the preponderance of new job creation in 
managerial and professional positions. 
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The Changing Nature of 
Work 


The shift toward more complex and multi-faceted 
jobs is complemented by the trend in some industries 
toward grouping employees in functional work 
teams or units. The growing importance of high 
skilled and better educated "knowledge workers" 
not only points to the need for more flexible or- 
ganizational structures, but for new approaches 
toward a variety of human resource issues, including 
work methods and practices, employee involvement 
in decision-making, and training and development 
policies. 


Illiteracy and Drop-Out 
Rates 


Despite increasing demand for sophisticated skills, 
many Canadians are not equipped to meet that 
demand. According to the 1987 Southam survey, 5 
million Canadians are functionally illiterate: they do 
not have the reading, writing, and mathematical 
skills needed to function effectively in today’s 
society. What is more alarming, some 17% of 
Canadian high school graduates are functionally 
illiterate. The Canadian high school drop-out rate 
also remains high with approximately 30% of 
learners leaving school before completing Grade 12. 


Workers lacking basic literacy and numeracy skills 
are at a severe disadvantage in the labour market. 
They are less likely to find work, more difficult to 
train for new tasks, and less flexible in the face of 
technological change. There is also a direct correla- 
tion between educational attainment and the un- 
employment rate. University graduates, for 
instance, have an unemployment rate almost two- 
thirds lower than individuals with less than grade 8 
education. 
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Training Culture 


Historically Canada has been able to attract skilled 
workers from other countries to join in developing 
and improving its position in the industrialized 
world. Employers could rely on a steady stream of 
skilled immigrants to meet their industry needs 
which resulted in a reluctance to train their more 
unskilled existing workforce. Any training that was 
provided centered around "orientation" programs 
for new employees and was not generally geared to 
the future needs of the employer or the existing 
employee. Equally, workers did not fully under- 
stand the need or benefits related to the acquisition 
of higher skills. Their work day and family respon- 
sibilities left them with little energy to pursue learn- 
ing opportunities after hours. Although some 
improvement in training and retraining has occurred 
recently, Canada is still lacking greatly in this area. 


Many of Canada’s trading partners are a long way 
ahead in terms of the development of a broad con- 
sensus on the need for a training policy that is not 
only clearly articulated but understood and 
developed by employers, unions, learning institu- 
tions, learners and their parents. 


West Germany, for example, has a long tradition 
of training for various occupations. Its "Dual Sys- 
tem" involves employers and unions as major 
players, with the learner and parents fully aware of 
the importance of gaining skills in a mixture of 
school and workplace learning. Employers expect 
that the state school system will educate the learner 
in the basics, and then the company will train in the 
occupational areas. 


In many Western European countries, programs 
that ease the transition from school to work are 
supplemented by a broad system of skill develop- 
ment leave that enable the worker to up-date skills. 
In 1984, the National Advisory Panel on Skill 
Development Leave recommended a similar pro- 
gram for Canada. 


If Canada is to maintain and enhance its position 
in the industrialized world, training and re-training 
for labour market needs must become a priority - a 
"training culture" must be developed to make learn- 
ing a lifelong commitment. Co-op education can 
play an important role in achieving this objective. 


pene 


AN OVERVIEW OF CO-OP 


EDUCATION 


What Is Co-operative 
Education? 


C 0-operative education combines academic or 
institutional studies with short-term work as- 
signments. It depends on a partnership among 
learners, employers, unions, and the teaching staff 
of a university, community college or secondary 
school. Ideally, the partners should monitor and 
evaluate the progress of the learner at the workplace 
as well as in the academic institution. 


The Current Situation in 
Canada 


Co-operative education took root in Canada in the 
1950s at the University of Waterloo. Initially it was 
centered around scientific and technical education 
because of the perception that these subjects would 
be best absorbed by spending time "on the job" with 
skilled people. Later, business administration and 
arts were also included in the co-op scheme. Many 
self-regulating professions such as medicine and 
law use a type of co-op education, although they 
may not describe their on-the-job training by that 
term. 


Learners now have a co-op option available in a 
large number of universities, colleges and technical 
institutes across Canada. These institutions have 
developed an organization - the Canadian Associa- 
tion for Co-operative Education (CAFCE) - and 
specific criteria as to what constitutes a co-op pro- 
gram. Many university and community college 
courses contain "work experience” or "career ex- 
ploration" sections that meet these criteria. 


"Co-operative Education Program" means that a 
program formally integrates a student’s academic 
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studies with work experience in co-operating 
employer organizations. The usual plan is for the 
student to alternate periods of experience in ap- 
propriate fields of business, industry, government, 
social services and the professions in accordance 
with the following CAFCE criteria: 


¢ each work situation is developed and/or ap- 
proved by the co-operative educational in- 
Stitution as a suitable learning situation; 


¢ the co-operative studentis engaged in produc- 
tive work rather than merely observing; 


¢ the co-operative student receives remunera- 
tion for the work performed; 


¢ the co-operative student’s progress on the job 
is monitored by the co-operative educational 
institution; 

e the co-operative student’s performance on the 


job is supervised and evaluated by the 
student’s co-operative employer; 


¢ the total co-operative work experience is nor- 
mally fifty percent of the time spent in 
academic study, and in no circumstances less 
than thirty per cent. 


Thirty-five Canadian universities and forty-eight 
colleges and technical institutes are members of the 
Canadian Association for Co-operative Education 
and have programs that meet these criteria. Other 
institutions that are not members of the Association 
also have programs which basically conform to 
these criteria. 


Secondary or high schools also offer many courses 
that contain some work experience related to career 
goals. At this level, there is an organization the 
Co-operative Career Work Education Association 
of Canada (CCWEAC) which sets forth criteria for 
co-operative education and differentiates it from 
"work experience" courses. CCWEAC offers the 
following comparison: 
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The Programs Compared: 

e Work Experience (Observational/ex- 
ploratory) 
-Students’ general needs are considered 
-Production worker or observer 
-Not usually a planned program of experience 
-Not usually a selection process 
-Supervision on-the-job is often an "extra" 
assignment 
-Limited monitoring other than initial job ap- 
proval 


Co-operative Education 

-Primary goal is the development of occupa- 
tional competency over an extended period of 
time 

-Based on stated, specific career objectives 
-Learning worker 

-Usually a variety of planned experiences 
-Usually a structured selection process 
-Teacher/co-ordinator knowledgeable in the 
subject field given sufficient time to provide 
direction 

-Emphasizes a program of coordinator visita- 
tions, employer conferences, and regular 
evaluation. 


In contrast to university and some college 
programs, those run by the school boards do not 
require that employers pay participants. In some 
programs the student performs ‘work’, whereas in 
others the experience is geared to career exploration. 
National standards in terms of a universal descrip- 
tion of co-op programs do not exist. Some provin- 
ces are developing or have developed policies and 
guidelines in this area. 


In addition to the programs initiated in the educa- 
tional system, there are also training programs in- 
itiated in the workplace, such as those given by 
Mohawk College. These are available to workers 
who need skills up-grading or retraining. In con- 
junction with the employer, employees might ap- 
proach an educational institution for help in 
designing a program to upgrade existing skills. Al- 
though not usually referred to as co-op programs, 
these initiatives tend to follow the co-op formula in 
reverse. 


Employment and Immigration Canada awards 
funds, on a project basis, to encourage the develop- 
ment of co-operative education classes at the secon- 
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dary and post-secondary level. These submissions 
are judged on the basis of meeting the criteria for 
co-op education established by CAFCE and 
CCWEAC, 


General Profile of Co-op 
Learners in Canada 


The typical university co-op learner would probab- 
ly be a high academic achiever enrolled in engineer- 
ing, the sciences, or business administration. After 
acceptance into a co-op program the learner would 
spend four months attending courses at the univer- 
sity. In this period, the Co-op Coordinator would 
make placement arrangements with collaborating 
employers for on-the-job instruction related to the 
career goals or field of study of the learner. Par- 
ticipants would alternate between university and the 
workplace every four months for at least four years 
and possibly longer depending on when the learning 
blocks took place or were arranged. 


At a college or technical institute, a learner might 
spend from several weeks to almost half of a two- 
year program in the workplace. Here too, co-op 
participation would most likely affect high 
achievers in the science or technology stream, 
though an increasing number of colleges are offer- 
ing co-op options in business and service industry 
courses. 


At the secondary school level, co-op experiences 
vary widely. Some courses are designed for those 
encountering difficulties in academic streams. 
These learners may do well in a situation where a 
major portion of their learning occurs in the 
workplace. Others would be high academic 
achievers with other reasons for taking advantage of 
CO-op opportunities. Many use it as a means of 
career exploration, trying various work experiences 
in order to choose the career path they wish to 
follow. 


In the secondary schools, co-op programs tend to 
be offered in Grades 11 and 12. A growing number 
of educators believe, however, that there would be 
many benefits in offering programs earlier, in Grade 
9 or 10 for example, particularly in the case of career 
exploration. 
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In situations where co-op education is initiated 
from the workplace, the learner may be an employee 
facing technological change. Workers in this posi- 
tion may require upgrading of academic or computer 
skills. Workers facing possible job loss through 
plant closure would need retraining for another oc- 
cupation. In either scenario, a mix of formal school 
learning would supplement the skills already ac- 
quired by this experienced worker. 


The co-op learner may also be an unemployed 
person seeking further education in one of the many 
adult learning centres established by school boards 
across Canada. The program is free and available to 
those 18 years old and older who have been out of 
school for at least 12 months. Learners use the co-op 
model, complemented by career counselling, to 
complete Grade 12. 


What Are Governments 
Doing? 


This year, approximately 140,000 learners across 
Canada will participate in co-operative education 
programs that are funded by either the federal or 
provincial governments. These programs range 
from helping potential high school dropouts and 
learners with special needs, to giving learners ex- 
perience in occupations such as tourism, advertis- 
ing, engineering, computer science, social sciences, 
water resource technology, the public and health 
sectors, and business administration. Of those par- 
ticipating in the programs, approximately 70% are 
high school learners with the remainder enrolled in 
73 colleges and universities. 


Three quarters of co-op participants receive their 
training in the private sector and non-profit or- 
ganizations. The federal government is also a sig- 
nificant provider of work experience - particularly 
at the post-secondary level. 


Federal Programs: Employment and Immigration 
Canada provide funds to secondary or post-secon- 
dary institutions interested in establishing co-opera- 
tive education programs through the Job Entry 
Program under the Canadian Jobs Strategy. A max- 
imum of $200,000 for a four year period is available 
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to each new program. Participating institutions 
must contribute matching funds. 


Over the past four years, the federal government 
has provided $21.2 million to support 193 coopera- 
tive education projects across Canada. For the cur- 
rent fiscal year, another $9 million has been 
approved for 50 additional projects. The Labour 
Force Development Strategy proposes to quadruple 
the annual allocation and focus the increased funds 
on the secondary school level. 


Provincial and Territorial Programs: In Canada, 
education is under provincial authority with funding 
assisted through transfer grants from the federal 
government. Most provinces have policies con- 
cerning co-op education at the university and col- 
lege level. The majority of these programs would 
fit the CAFCE definition. Programs at the secon- 
dary school level are very diverse. While some 
would fit the CCWEAC definition, others are best 
described as work experience or career exploration. 


Below is a summary of programs offered: 


There was no one, comprehensive source of infor- 
mation on co-operative education programs at the 
various levels of learning under consideration by the 
Task Force. It was therefore necessary to contact 
ProvincialNTerritorial representatives to find out 
what was happening in this rapidly expanding field 
of learning. The following information does not 
claim to be complete but is the best available given 
the time and resources at hand as well as the varying 
definitions in use across Canada. 


British Columbia 


Co-op education was introduced in B.C. in the 
early 1970s. It spread rapidly in the 1980s and is 
now available at the University of British Columbia, 
Simon Fraser University, and the University of Vic- 
toria. At the College level, the B.C. Institute of 
Technology, Camosun, Capilano, New Caledonia, 
Douglas, Okanagan, Selkirk and Vancouver Com- 
munity have programs. Although not all areas of 
study are available in every institution, the courses 
offered cover science and technical subjects, the 
arts, and business administration. 


Of the approximately 73,000 B.C. secondary 
learners in Grades 11 and 12, over 20,000 are in 
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programs that offer some form of work experience. 
About 6,000 of these are in Career Preparation 
Programs which prepare learners for careers in busi- 
ness education, technical areas, communications, 
natural resources and the services sector. These 
courses count as credit toward graduation and are 
governed by specific Ministry of Education policies. 
Learners do not receive remuneration for their time 
at the workplace. Studies have not been undertaken 
to formally evaluate the program, however, expan- 
sion of all partnership programs is planned to reach 
those schools currently without co-op initiatives. 


Although it did not specifically mention co-op 
education, the 1988 Report of the Royal Commis- 
sion on Education in B.C. supported a mixture of 
school learning and work experience. 


Alberta 


Elements of the co-op model are contained in 
many programs offered by the Department of Ad- 
vanced Education in Alberta. Eight universities and 
colleges run programs that meet the criteria of 
CAFCE. The areas of learning include science, 
engineering, business administration, and the new 
Tourism stream of the B.Comm. degree. Other 
programs offered at colleges may contain work ex- 
perience. In some cases, EIC may cover part of the 
costs of the program, in other cases, the programs 
are funded entirely by the province. 


At the secondary level, over 10,000 of the 100,000 
students in Grades 10, 11 and 12 in Alberta are in 
co-op education. This 10% of eligible students are 
concentrated in technical and business courses, 
despite the fact that co-op education is an option in 
all subjects in those grades. Successful completion 
of the course is counted as a credit for graduation. 
Learners are allowed to receive pay for work per- 
formed or an honorarium. Work exnerience 
programs are also offered, although these are fewer 
in numbers, with the workplace portion being much 
more general. While studies have not been under- 
taken on either the cost/benefit question or on reten- 
tion until graduation, the Province is planning an 
expansion of their co-op programs. 


Report of the CLMPC Task Forces 


Saskatchewan 


The University of Regina offers co-op ed programs 
ranging from administration, chemistry, computer 
science, systems engineering and physics to film, 
video, journalism and social work. The University 
of Saskatchewan does not offer programs in the 
co-op model. 


Saskatchewan’s community college system is 
quite unique to Saskatchewan and therefore is dif- 
ficult to compare with other provinces. 


At the secondary level there are approximately 5% 
of the province’s 43,092 students enrolled in Grades 
10-12 in co-op programs. They are not yet offered 
in every school in all subjects and generally cover 
technical and business education, and some pre- 
employment programs. They countas credit toward 
the graduation diploma, and are funded in the usual 
way between the province and the local school 
division. No over-all provincial policy has been 
developed. 


The learner in the secondary system does not 
receive pay for work performed, nor are they given 
an honorarium by the employer. No studies on the 
advantages or disadvantages of this type of educa- 
tion have been done by the province and it is not 
known whether expansions are planned. 


Manitoba 


Two of Manitoba’s three universities offer co-op 
programs as part of their science courses and the 
University of Manitoba also offers a co-op option as 
part of course work toward a B. of Eng. degree. 


Community Colleges offer co-op courses in busi- 
ness administration, farm and agricultural 
mechanics, hospitality, and tourism. Courses that 
contain work experience elements may be funded on 
a shared basis with EIC although some are paid for 
exclusively by the province. Some co-op programs 
have been provided at the request of employers and 
redesigned for their existing workers. In this case, 
the financial responsibility lies with the employer, 
who may or may not recover money from other 
government sources. 
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The New Careers training program is an example 
of an innovative approach to retraining existing 
workers or enabling disadvantaged people, such as 
natives or women, to improve their skills, particular- 
ly for para-professional positions. In northern 
Manitoba it has also helped to train retail workers 
up to store manager levels in one major retail outlet. 


Manitoba’s Department of Education has ex- 
pressed strong support for extending the co-op 
model to the secondary school level, urging that the 
federal government commit as much money to high 
schools co-op programs as is committed to univer- 
sities and colleges. The co-op model has been used 
at the secondary level but has been limited to courses 
for learners with special needs. 


Of the 50,000 secondary students in Manitoba’s 
schools, approximately 7,000 or 14% are enrolled in 
work experience, on-the-job training, and vocation- 
al practicum courses. About 200 are in co-operative 
vocational education programs. In all these 
programs, the time spent "on-the-job" is eligible for 
credits toward graduation. Additional maintenance 
funds are not provided by the Province once the 
programs are established. There is no stated Provin- 
cial standard beyond that required for regular cour- 
ses. Students, in theory, are not allowed to receive 
pay nor honorariums for the work performed. 
Studies evaluating the cost/benefits and early leaver 
questions have not been done. There are no current 
plans to expand co-op programs. 


Ontario 


In 1988-89, colleges of applied arts and technology 
in Ontario offered more than 200 co-op programs. 
Approximately 47% of programs are in the field of 
technology, and 43% are in business. Participants 
in the programs numbered approximately 9,600, 
representing about 10 per cent of full-time, post- 
secondary enrollment at these colleges. 


About 75% of co-op programs are mandatory. 
Learners admitted to these programs must par- 
ticipate in a minimum number of work terms in order 
to graduate. The remaining 25% are optional with 
learners competing for program positions. 


Co-op programs in colleges usually consist of al- 
ternating semesters on and off campus. Some 
programs, however, offer the parallel model where 
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learners are in school for a part of the week and on 
a work placement for the other portion. In both 
models, normally one-third to one-half of the total 
time is spent on the work placement. The amount 
of time spent on academic study in these programs 
is comparable to that of a similar program without 
the co-op component. College learners are normally 
paid for their work at the lowest of "going rates" for 
the position they hold. 


A common definition of a co-operative program 
has not been formally accepted by all Ontario 
universities. Ten universities in Ontario currently 
deliver co-op programs; however, the University of 
Waterloo accounts for approximately 85% of all 
university co-op enrollment. In 1988-89, 11,400 
learners, approximately 5% of all university enroll- 
ments, participated in co-op programs, Of these, 
approximately 98% were enrolled in undergraduate 
programs. The main areas of study were engineer- 
ing programs (32%), mathematics and computer 
science (32%), and science programs (10%). 


Traditionally the university co-operative educa- 
tion program is one in which learners alternate four- 
month academic terms with four-month work terms. 
A typical co-op program has eight academic terms 
(32 months) and six work terms (2 years of work 
experience). 


Ontario now has 45,000 learners in co-op educa- 
tion programs at the secondary school level. This 
35 per cent increase over the previous year repre- 
sents a strong thrust by the Ministry of Education to 
implement programs that mix school and work ex- 
perience. While co-op education is a credited option 
in all subjects, 95 per cent of co-op learners are in 
Grades 11, 12, and 13. The school district does not 
receive additional funding from the province, how- 
ever, districts are provided special incentives in the 
form of financial assistance for the transportation of 
learners, and teacher’s and counsellor’s informa- 
tion. 


Co-op programs are usually of a 16 to 18 week 
duration over each year. Work experience programs 
are 2 to 4 weeks in length. Learners do not receive 
remuneration but may be given an honorarium for 
incidentals (e.g. transportation). 


Although an evaluation of these programs has not 
been done, informal research and interviews have 
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revealed positive results. Co-op programs are being 
expanded and additional funding has been allotted 
for the current 89/90 school year. 


Quebec 


Since 1966 the University of Sherbrooke has been 
offering co-op programs in engineering. In the 70’s 
some Arts degree programs were added and busi- 
ness administration was added in the 80’s. Univer- 
sities of Laval, McGill,Montreal and Concordia all 
offer co-op programs mainly in schience and tech- 
nical subjects. 


In 1986, "Individualized Paths for Learning (IPL)" 
were introduced in Quebec as part of the broad 
reform of the general and vocational education un- 
derway in that province. IPLs are intended for those 
who have fallen at least one year behind in their 
schooling. For those under 16 years of age, the 
program is educationally oriented. "Continuous 
IPLs" have been designed and implemented in 1989 
for youth aged 16 to 18 and combine general educa- 
tion with vocational training. 


Participants in Continuous IPLs usually spend two 
years in a program that includes general education 
courses such as English/French, Mathematics and 
Religion, life skills courses such as nutrition, safety, 
housing and personal financing, and, introduction to 
the world of work courses which cover areas such 
as a working knowledge of the world of work, 
understanding the economy and, performing a job. 
This general education is combined with Work 
Skills Education that prepares the learner for jobs 
not requiring any specific qualifications. Its aim is 
to provide participants diversified, comprehensive 
training by teaching them a minimum of three job 
functions in non-specialized occupations that do not 
require the level of training offered in regular voca- 
tional education systems. Arrangements are made 
for the learner to alternate between school and a 
work placement so that the skills studied can be 
transferred to the workplace. 


New Brunswick 


150 of the 500 students enrolled in the computer 
sciences program at the University of New 
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Brunswick participate in their co-op program. This 
is the only discipline to offer the co-op option. 


In New Brunswick’s secondary schools, co-op 
education is offered in selected subjects such as 
vocational, marketing, office and tourism in Grades 
11 and 12. A special program is also being designed 
for "at risk" students. The courses are credited for 
up to 2 out of the 24 credits necessary to graduate. 
Students are not permitted to receive remuneration 
for their work, however, an honorarium may be 
offered to the learner should the employer wish to 
do so. A co-op education and/or work experience 
coordinator has been engaged in each school dis- 
trict. The province also offers non-credited job 
shadowing and career exploration programs. 


Nova Scotia 


Acadia, Dalhousie, Saint Mary’s and Mount St. 
Vincent Universities, the Technical University of 
Nova Scotia and the University College of Cape 
Breton offer co-op programs. The three latter have 
programs in most subject areas, while the former 
offer limited options. Currently, co-op programs 
are not available at the community college level, 
although this recommendation has been made to the 
Minister of Education by a recent study of the coun- 
cil established to look at education in the province. 


At the secondary school level, four co-op educa- 
tion pilot projects have been launched through 
federal funding in four of Nova Scotia’s high 
schools. Non-credited work experience is and has 
been available to "low achieving" Grade 11 and 12 
learners in most school. The council study recom- 
mended that co-op education should be initiated in 
all highschools with the option available to all 
learners. 


Prince Edward Island 


The University of Prince Edward Island offers a 
science co-op program. 


Of the 4,000 high school students in P.E.I., 50 
participate in the one co-op program offered in one 
high school. In this high school, the co-op option is 
available in all subjects, but is mostly limited to 
those in Grade 12. Learners are not permitted to 
receive pay or honorariums for their work, unless 
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the work is performed in after-school hours. P.E.I. 
has not yet evaluated its program and is not, at this 
time, planning expansion of the program. 


Holland College, described in the following sec- 
tion, is the post-secondary institution offering co-op 
education in all its programs in Prince Edward Is- 
land. 


Newfoundland 


At Memorial University, 1400 students are in- 
volved in co-operative education programs leading 
to a bachelors degree in Engineering or Commerce. 
Plans are currently underway to offer the co-op 
option at the graduate level in Psychology and to 
disabled students in all disciplines. Cabot Institute, 
a technical college, will be offering co-op education 
in their computer science program in September of 
1990. The Marine Institute has 10 students currently 
participating in a technical co-op program in In- 
dustrial Engineering. 


In most of the secondary schools in New- 
foundland, work study or work experience programs 
are offered. These programs are not necessarily 
subject-related and are not credited. The majority 
of participants are special education students in 
Level I or II (Grades 10 and 11). 


Northwest Territories 


Following the Alberta basic curricula, this area has 
work experience programs in five out of the nine 
schools that offer grades 10, 11, 12. About 41%% 
of the total enrollment for Grade Ten for 87-88 
school year, were in these programs. In Grade 11, 
31% were enrolled, and in Grade Twelve, 12%. 
These courses cover up to 125 hours of on-the-job 
time and count as credits toward graduation. Of the 
total secondary school enrollment of 1,403, 29.2% 
participated in work experience programs. 


Yukon 


Yukon College offers co-programs. 


Work Experience programs exist in some of the 9 
secondary schools, but are available mainly for 
those students with special needs living in 
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Whitehorse. In these programs, credits are not given 
toward Grade 12 graduation. Of the total secondary 
enrollment of 1,760, approximately 130 are in- 
volved in work experience programs. It is hoped to 
expand the co-op or work experience model to all 
programs in the Territory as soon as possible. 


Examples of Successful 
Programs 


Holland College, Prince Edward 
Island 


Prince Edward Island’s Holland College has been 
dedicated to career development through co-op 
education for several years. Its objective is to pro- 
vide a broad range of educational options, par- 
ticularly in applied arts, technology, vocational 
training, and adult education. The College’s 
programs are designed with input from employers 
who identify the skills they need for the success of 
their businesses. Teachers at the college have both 
academic qualifications and employment ex- 
perience. Classrooms attempt to simulate the 
career/work world and on-the-job training with 
leading Atlantic Region employers is a requisite part 
of all programs. Counsellors are present to ensure 
that programs are meaningful to the personal needs 
and aspirations of learners. 


University of Waterloo, Ontario 


The University of Waterloo was founded on the 
basis of a co-op program in engineering. It was the 
first post-secondary institution in Canada to intro- 
duce co-operative education. The University of 
Waterloo accounts for approximately 85% of all 
co-op enrollment at the university level in Ontario. 
It is the second largest co-operative education in- 
Stitution in the world. Programs offered include 
arts, applied science, science, environmental 
studies, and mathematics 


Scarborough Board of Education 


The program administered through the Scar- 
borough Board of Education is one of few programs 
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that have been carefully studied and evaluated. It 
used as a yardstick for other initiatives across the 
country. 


The Scarborough Board of Education has a long- 
standing co-op program. It currently offers co-op 
programs as options in all courses at all secondary 
schools for learners in Grades 11 and 12. 


A recent study of Scarborough’s co-op program! 
undertaken for the Scarborough Board of Education 
found that the typical learner in the program is a 
female, Grade 11 or 12 student at a Collegiate In- 
Stitute and is generally doing well in advanced-level 
subjects. The same study showed that male learners, 
who comprise one-third of the co-op program, were 
three times more likely than females to be in a 
business and technical institute or high school, and 
four times more likely to be taking basic-level sub- 
jects in school. These findings suggest that there are 
two distinct client groups for co-op programs. 


Frequency data used in the study also suggested 
that certain learner populations may be under-repre- 
sented in coop programs. These include 15-16 year- 
olds (the school leaving age), high-achieving males, 
and low-achieving females. 


Co-op program placements tended to follow the 
traditionally segregated occupations for both men 
and women. They ranged from 22.4% of the 
learners who went to business offices to 6.4% who 
were placed in machine shops. The latter accounted 
for 20.6% of all male co-op learners and no females. 
On the other hand, 10.8% of the females were placed 
in hospitals while only 3.1% of males were so 
placed. Placements appear to reflect the reality of 
occupational segregation in the labour market and 
play a neutral role in the elimination of the problem. 


The majority of learners taking co-op programs 
had previous job experience. Many learners were 
working in a regular, part-time job while participat- 
ing in co-op programs. Therefore, the benefits of 
the co-op experience for these learners may not 
necessarily have included work experience. 


Generally the learners would recommend the co- 
op program to others, even though 54% of the survey 
respondents did not believe that their work place- 
ment helped them in their school work. In addition, 
most learners did not believe that their school work 
was relevant to their job placement. 
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The policy of the Scarborough Board is that 
learners should not receive remuneration for on-the- 
job-training. A company participating in a co-op 
program, however, may pay expenses, allowances, 
or an honorarium at its own discretion. 


The study also included disabled learners. Be- 
cause most of them were attending the same school 
in the division, their results were analyzed separate- 
ly and some interesting differences were found: 
approximately equal participation of male and 
female learners; learners normally did not have 
work experience prior to entering the program; par- 
ticipants were, on average, one year older than other 
learners; this group was more likely to be studying 
technical subjects; and, learners rated the relevance 
of the placement higher. 


Community training councils 


Some communities have established councils to 
co-ordinate responses to their identified training 
needs. These councils usually are representative of 
business, labour, school boards, community col- 
leges and interest groups such as women’s organiza- 
tions. 


Often started as a result of skill shortages or the 
closing of a large employer in the community, they 
have been able to come to a consensus on the train- 
ing needs and then approach the appropriate level of 
government, local, provincial or federal, for 
whatever assistance might be available. 


Some financial support is available for the estab- 
lishment of such councils from the Federal govern- 
ment through EIC and through some provinces’ skill 
development or training department programs. 


Hamilton has had extensive experience with com- 
munity training councils. It currently has estab- 
lished three councils that work well together, 
dealing with specific parts of the problems involved 
in analyzing and developing responses to the needs 
of their heavily industrialized region: 


Hamilton-Wentorth Skills Training Advisory 
Committee 

¢ Plays a role in coordinating and interrelating 

with other community organizations and sec- 

tors: Labour Councils, Boards of Education, 

Chamber of Commerce, Mohawk College, 
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McMaster University, Industry-Education 
Council, Regional Government, Provincial 
Government, Federal Government, Local 
Advisory Councils, Private Sector Associa- 
tions and Organizations. 


e Identifies local skill shortages and future skill 
needs 


e Inventories community resources 


e Examines and evaluates the effectiveness of 
existing programs 


e Investigates alternative training methods and 
recommends design and delivery modes 


e Advises both the Federal and Provincial 
Governments on needs and the direction of 
government allotted training funds 


e Promotes an attitude among business and 
labour leaders that training is a responsibility 
of all sectors of the community 


¢ Promotes technical skills awareness in senior 
elementary and secondary schools and among 
the general public. Also encourages 
educators to seek the training necessary to 
promote and advance these skills. 

This Committee presently initiates programs and 
development in manufacturing, health care, 
automotive, heating, refrigeration and air condition- 
ing, electronics, hospitality and construction. They 
also sponsored a "skills olympics" involving 6,000 
students, 8 school boards and over 30 industries. 


Working with private sector groups, STAC is 
developing generic presentations for employers to 
present to students, guidance counsellors, teachers 
and principals. 


Hamilton/Wentworth Industry-Education 
Council 


The Industry-Education Council is a non-profit 
corporation organized to assist schools to match 
community resources with learner and teacher needs 
in an attempt to facilitate the transition of youth from 
school to work. Started nine years ago, it was the 
first of its type in Canada. The Board of Directors 
of the Council consists of representatives of busi- 
ness, labour, all levels of government, educational 
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institutions and other community organizations. 
Examples of some of the Council’s initiatives are: 


Contemporary Careers for Women is an annual 
event sponsored by the Council. Over 3,500 girls in 
Grades eight and ten have participated in this ac- 
tivity which provided them with the opportunity to 
meet 400 successful women in non-traditional oc- 
cupations. 


National demonstration projects to provide work 
experience for the physically and/or mentally hand- 
icapped adolescents have been undertaken. 


A Career Resource Directory has been developed 
which links schools to the workplace, with 300 
employer volunteers who talk to learners and 
teachers about specific occupations. 


Partners in Education or the Adopt-a-School 
Programs have been initiated to couple schools and 
employer organizations to address the specific needs 
of each partner. 


The Work Orientation Workshops Program is 
sponsored by CEIC and is directed towards recent 
school leavers. Offered through the co-operation of 
local employers and labour, the program offers 
workshops, work experience and personal planning 
assistance. 


Hamilton/Wentworth Business Advisory 
Centre 


The Business Advisory Centre of Hamil- 
ton/Wentworth is a community- based, non-profit 
organization that was established to advise existing 
and newly-forming, small and medium businesses 
on management, technical and human resource 
planning matters and problems. The Centre’s Board 
is also representative of business/labour/govern- 
ments/education and community organizations. 


Mohawk College of Applied Arts and 
Technology 


Mohawk College is located in Hamilton, Ontario. 
It has often been at the forefront of innovative train- 
ing initiatives. At the request of industry, it has 
played a major role in developing training programs 
for the Hamilton-Wentworth Industrial Skill Train- 
ing Advisory Council. 


The College offers co-op options in many of its 
courses and supports the model at both the secon- 
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dary and college level. In a response to the 
Canadian Labour Force Development Strategy, the 
College recommended closer links between the two 
levels of schooling, favouring ties to apprenticeship 
programs. The document stated, however, that ap- 
prenticeship training was in need of redesign. The 
College recommended that the list of occupations 
included in apprenticeship and co-op programs be 
broadened. 


The College sees the co-op model as beneficial in 
stimulating closer links to industry and unions and 
encouraging "pragmatism" in curriculum develop- 
ment. The College believes that such courses are 
attractive to learners, act as a motivator, and im- 
prove retention rates. Other benefits of co-op 
programs included the opportunity for female par- 
ticipants to enter non-traditional training and an 
occasion that offers work experience to the disabled. 
It was also noted that co-op programs make better 
use of college facilities on a year-round basis. 


Mohawk College stresses the need to develop 
proper job descriptions by the employer and the 
co-op Coordinator so that the workplace learning 
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experience may be effectively related and integrated 
into the college program. The College believes that 
industry must be made more aware of the benefits it 
can derive from co-op learners. They provide 
employers with an opportunity to showcase and 
profile career opportunities in their firms. 


Footnotes: 


lEw. Cheng, Charlene Moore. Learners Taking 
Co-operative Education in Scarborough: Their 
Background Characteristics and Placement Ex- 
perience. (Scarborough Board of Education, Decem- 
ber, 1988). 


The Scarborough system consists of Collegiate In- 
Stitutes for those taking academic subjects, Business 
and Technical Institutes for those specializing in 
business and technology, and High School for a basic 
education. 
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COST/BENEFIT SUMMARY FOR 
CO-OP EDUCATION 


The Community 


Costs 


Financial 


In the short term, financial resources will have to be 
made available to run a co-operative program. 


Administrative 


To be effective, a co-op program will demand a 
certain minimum of administration from education- 
al institutions. 


Co-ordination 


Co-op programs require close consultation and co- 
ordination among boards of education, teaching 
staff in educational institutions, employers, labour 
representatives, government funding agencies, and 
learners. 
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Benefits 


"Expands the "Learning Laboratory" 


Co-op learners gain experience with machinery, 
equipment, and technology that is unavailable in 
their educational institutions. Many get a first-hand 
appreciation of the challenges and opportunities of 
entrepreneurship. They experience work situations 
and are able to share their experiences upon return 
to the classroom. 


"Stretches" the Tax Dollar at the College and 
University level. 


Co-op students at the college and university level 
rely less on government services and special fund- 
ing programs. They pay tax, unemployment in- 
surance, and Canada Pension Plan contributions 
from their work-term income. They are less likely 
to require financial aid thus leaving Student Assis- 
tance dollars to be effectively extended to other 
students. Co-op students can finance their own 
education and their income usually disqualifies 
them from receiving funds from the Financial Aid 
Office, thus making those dollars go further among 
other students. 


Fosters Communication 


Co-op programs offer excellent opportunities for 
community relations because of the close and fre- 
quent interaction among those involved. This would 
enable the parties to better meet the economic and 
social needs of the community. 
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Learners (Post-Secondary) 


Costs at college and university 
level 


Poor course selection 


In the spring and summer, learners may have a poor 
selection of courses as educational institutions cut 
back in the absence of their co-op learners. 


Program length 


As a result of additional time spent in co-op work 
terms, the overall educational program is longer than 
regular programs. 

Housing 


It is difficult to find housing for a work-term of four 
months. 


Restricted extra-curricular opportunities 


Co-op learners have fewer opportunities to take part 
in sports and other activities available to regular 
learners. 


Moving costs 


There can be high moving costs associated with 
getting to and from co-op work-terms if they occur 
in a location different from _ that of the educational 
institution. 

Educational costs 

There are also additional fees and expenses as- 
sociated with co-op programs. 
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Benefits 


Improved Transition to Employment 


Co-op education prepares learners for the world of 
work and improves their employability. Placement 
Statistics reflect higher placement rates for co-op 
learners than for regular learners. 


Career Exploration and Planning 


Learners are able to participate in and evaluate 
various opportunities during their co-op work-terms, 


Opportunity to Practice Skills and Knowledge 
Learners can relate theory to practice and apply 


skills in settings which cannot be duplicated within 
the educational institution. 


Job Experience 


Co-op education allows learners to combine educa- 
tional qualifications with relevant experience valued 
by employers. 


Earn Income at the College and University Level 
Paid co-op work-terms enable learners to earn 


money which assists them with educational and 
living expenses. 

Improved Learning 

Motivation and academic performance improve as 
learners develop a better understanding of 
workplace conditions. They achieve an appreciation 


of the relationship between formal education, skill 
development, and career success. 
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Learners (Secondary School) 


Costs 


Restricted extra-curricular opportunities 


Co-op or work experience learners might have less 
time to take part in sports and other facilities avail- 
able to regular learners. 


Course selection 


Because there is more time spent in workplace, 
learners may miss opportunity for certain courses, 
which if not taken, may cut off their career options. 


Ale 


Benefits 


Improved Transition to Employment 


Co-op and work experience education can prepare 
learners for the world of work and improves their 
employability. 


Career Exploration 


Learners are able to get first hand knowledge of the 
workplace and possible study and job options. 


Practice Skills and Knowledge 


Learners can relate theory to practice and test their 
skill levels in settings which cannot be duplicated 
within the classroom. 


Improved Learning 


Gain motivation and academic improvement as 
learner appreciates the relationship between formal 
education, skill development and career success, 
improving the probability that the learner will con- 
tinue on to post-secondary education. 


Accreditation 


By staying in school, the learner gains credit for 
work experience which in many cases counts toward 
graduation diploma. 
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Learners (Employed and Unemployed) 


Costs 


Lifestyle change 


As a result of the addition of co-op 

education to the learners’ life, lifestyle disruptions 
may occur and/or rearrangements may be necessary 
(e.g. separation from family, extraneous costs that 
are not reimbursed, new time demands, etc.). 


The return to school 


There may be some difficulty for the learner to 
re-adjust to the return to school after his/her lengthy 
absence. 


The financial burden 


Some learners would not be eligible for financial 
assistance through UI, Social Assistance, employer 
subsidies or other. In these instances, learners 
would bear the entire costs of the program. 
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Benefits 


Opportunities 


Learners would have the opportunity to upgrade 
present skills or learn new skills. 

Learners would be able to explore various careers. 
Learners would be in a position to apply new ideas 
to the workplace. 

Learners would be able to bring their experiences 
into the classroom to share with other learners. 


Promote lifelong learning 


Participation in a co-op program may encourage the 
concept of lifelong learning for the learners. 
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Employers 


Costs 


Training costs 


Employers will incur the costs and time of training 
co-op learners. By the very nature of the program, 
these learners will only be available to the employer 
for a short time. 


Increased supervision costs 


The regular influx of inexperienced learners will 
also require additional supervision. 


Travel costs for college and university level 
learners. 


Employers may also incur the costs of bringing 
learners from their normal place of residence to the 
work place. 
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Benefits 


Efficient Recruitment 


Co-op education reduces employer recruiting costs 
and staff turnover. It also reduces the training time 
needed for new employees who have previously 
participated in a co-op program, Both employers 
and learners value the work-terms which are like "an 
extended interview". In addition, co-op education 
enables employers to access well-trained learners for 
their short-term and project needs. This could be- 
come increasingly important as the demographic 
shift to fewer young people occurs. 


Human Resource Development 


Through co-op education, employers have an oppor- 
tunity to ensure that learners develop their technical 
skills together with realistic work attitudes. Regular 
employees can perform more senior activities and 
supervisory functions. 


Earlier/Improved Productivity 


Co-op education not only provides learners with the 
job experience that employers require but it produces 
graduates with increased competence in job perfor- 
mance. 


Relevant Training 


As aresult of co-op education placement, employers 
can provide relevant training to their future staff. 
Through continuous dialogue with the colleges, par- 
ticipating employers also have an opportunity to 
provide direct input to course and program content. 
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Labour 


Costs 


Jobs Replacement 


Could replace or minimize the current and/or future 
jobs of regular workers. 
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Benefits 


Skills upgrading 


Valuable not only for students but also for workers 
who wish to return to school to upgrade their skills. 


New Perspectives for the Workplace 


It would bring in new ideas to the workplace 

The workplace trainer would gain new training and 
supervisory skills, increasing status and satisfaction 
in teaching skills to the learner. 

The co-workers of co-op participants could play an 
active role in the design and monitoring of programs. 


Unions 


Learners may become familiarized with the role of 
unions in the workplace. 
Offers opportunities for community involvement. 
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Colleges and Universities 


Costs 


Program expense 


Additional money could be required to start up a 
co-op program. Ongoing operating costs would 
come from existing funds. 


Strain on physical facilities 


Co-op education can place additional strains on the 
physical facilities of educational institutions. 


Course offerings 


The co-op cycle tends to see learners in their 
academic institutions in the autumn, and in work- 
terms in the spring term. As a result, it may be 
difficult to maintain the viability of course offerings 
during the period when the co-op learner component 
is absent on work terms. 
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Benefits 


Program Relevance 


Through the involvement of faculty, staff, and 
learners, the educational institution maintains close 
contact with business and industry. The improved 
communication which results enables the college to 
maintain a current curriculum and relate the 
academic experience to the career objectives of 
learners and to the employer’s job requirements. 


Improves the Quality of Education 


Co-op education enhances learner motivation and 
the classroom learning process. Experiences are 
shared with fellow learners and with faculty. In 
addition, co-op education provides professional 
development opportunities for faculty through visits 
to the work site. 


Increases Learner Retention 


Through co-op education, learners learn the 
relevance, importance, and value of their education. 
Learners are motivated to return to school to com- 
plete their studies. 


Effective Use of Resources 


The year-round nature of co-op education permits 
greater use of the institution’s physical plant and 
educational resources. Staggered intakes and 
groups of learners alternating between business, 
industry and college reduce the need for additional 
capital expenditures. 

Facilitates Learner Recruitment 

Co-op programs attract learners. Many learners 
have had co-op experience at high school and wish 
to continue it at the college level. Many women 


returning to the workforce prefer to enroll in co-op 
courses. 
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Secondary Schools 


Costs 


Course development 


New course development for which credit would be 
given. 


Program expense 


Additional money could be required to start up a 
co-op program. Ongoing operating costs would 
come from existing funds. 
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Benefits 


Program Relevance 


Link the classroom learning more realistically with 
workplace needs 


Human Resource Development 


Teachers would become more familiar with new 
business technology through visits to the worksite. 


Student Retention 


Maintains the link between the school and the 
learners. 


Equipment 


Relieves the need to purchase expensive, state-of- 


” the-art Equipment for the classroom. 
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CHALLENGES AND 


RECOMMENDATIONS 


T* Task Force on Co-operative Education 
supports the unanimous decision of the 
Canadian Labour Market and Productivity Centre 
Executive Committee and affirms that unemploy- 
ment insurance monies, financed by workers and 
employers, should be used exclusively for income 
support for individuals, including income support 
related to training. 


Definition of Co-op 
Education 


Recommendation 1 


The goal of co-operative education is to enable the 
learner to acquire the necessary skills to meet both 
personal career goals and the demands of the labour 
market. 


To meet this objective and recognizing the need 
for a comprehensive, standardized definition of 
Co-operative Education, the Task Force on Co- 
operative Education recommends that the 
federal government adopt the following defini- 
tion: 


"Co-operative Education is a preferred system of 
learning that combines academic or institutional 
studies with actual tasks in the workplace performed 
by the learner”. 


Prior to entry into a co-op program, the learner 
may be: 
° enrolled in a secondary school 


° enrolled at a college or university 


° be at the workplace and in need of upgrading 
or retraining 


° unemployed 


218 


The program must include agreed upon goals and 
a training planfor the workplace, jointly determined 
by a partnership involving the: 

° employer 


e labour 


° university, college, or secondary school 
learner 


*° appropriate community organizations 


The training plan would include: 
° individualized programs with clearly articu- 
lated and specific objectives 


° the mix of time spent on academic studies and 
on learning in the workplace; 


° the elements to be covered by the trainer in 
the workplace; 


© emuneration appropriate for the level of tasks 
performed; 


° agreement that the tasks to be performed by 
the learner in the workplace would not dis- 
place current or laid-off employees; 


° provision for the supervision and monitoring 
of the workplace portion by the instructor in 
the workplace, the union representative, and 
the representative of the learning institution; 


¢ valuation of results by the parties to the plan 
mentioned above; 


e counselling by the teacher/instruc- 
tor\guidance counsellor and other workplace 
or union Staff; 


* equitable, non-discriminatory access to 
programs for those wishing to use the co-op 
model. 
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Funding 


There appears to be an emerging consensus among 
educators across Canada that co-operative educa- 
tion programs at the secondary school level assist in 
the efforts to keep young learners in the school 
system. Although studies are not available to sup- 
port this opinion, it is generally agreed that even 
those leaving school before graduation would be 
better prepared if they had taken part in co-op or 
work experience programs. 


Because of the need for extra monitoring, planning 
and visiting of the workplace, many co-op programs 
require more funding than do regular courses. If 
co-op education is acknowledged to be an important 
education labour market strategy, clearly govern- 
ments must consider how to support it with ap- 
propriate 

funding. 


To maintain existing and create additional 
programs, new financing methods must be found. In 
the initial stages of the program, the greater portion 
of funds should be allocated to curriculum design 
and start-up costs. Once established, funding 
should ensure that programs can be re-designed to 
meet changing needs. 


The regional disparities that exist within Canada 
and the provinces warrant special attention. Some 
areas of Canada may require more financial assis- 
tance to start and maintain co-op programs than 
others. For example, some regions cannot offer 
learners the types of skills or jobs they wish to 
experience. In others, employers may be suffering 
skills shortages. In these types of situations, addi- 
tional financial assistance in the form of transporta- 
tion or relocation allowances may encourage 
learners to seek programs outside their com- 
munities. As one educator noted: "Our secondary 
school work experience programs are particularly 
valuable for young people from more sparsely popu- 
lated areas. They are bussed to the work location 
and this gives them a chance to explore jobs they 
wouldn’t otherwise know about." 
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Recognizing that the role of the federal govern- 
ment, through Employment and Immigration, has 
been to provide "seed" funding to learning institu- 
tions to encourage them to establish co-op programs, 
with the ongoing operating costs of such programs 
left to the provinces and the institutions themselves, 
the Task Force recommends: 


Recommendation 2 


That the federal role in supporting co-op not 
include the ongoing operating costs of co-op 
programs at educational institutions. The 
federal government should continue to use funds 
available for co-op to provide start-up funds for 
co-op education programs, 


The Task Force recognizes the valuable contribu- 
tion which co-op programs have made at the post- 
secondary, secondary, and workplace levels in 
assisting learners to bridge the gap between school 
and work and acquire knowledge relevant to specific 
occupations and industries. Co-op programs can 
provide young people with motivation to continue 
on to further education and/or training and generally 
promote lifelong learning. We believe that co-op 
initiatives at all three levels should continue to be 
eligible for federal assistance. However, we also 
believe that special importance should be attached 
to the use of co-op programs at the secondary school 
level, both to discourage learners from leaving 
school early and to provide youth with exposure to 
the job market and to various occupations. Accord- 
ingly, the task force recommends: 


Recommendation3 


That governments place particular emphasis on 
proposals that would assist young people as well 
as adults at the secondary school level to make 
the transition from school to work, complete 
their high school education, and acquire more 
knowledge of actual work settings and career 
options. 


Further, recognizing the regional disparities that 
exist between and within the provinces and ter- 
ritories of Canada, the Task Force recommends: 

Recommendation 4 


That financial assistance, by way of moving and 
transportation grants, be made available to those 
learners in regions offering limited opportunity 
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who must or wish to participate in co-op 
programs outside of their communities. 


Quality of the Programs 


The quality of programs, in terms of the qualifica- 
tions of teachers, the amount of planning and the 
quality of supervision on site, is an area of concern. 
To insure the quality and success of co-op programs, 
the teacher, coordinator and on-site trainer need to 
be trained on how to make the best use of the 
learning opportunity in the workplace. 


Teachers, affected by declining enrollment and 
required to teach a given number of courses accord- 
ing to their contracts, are often put into co-op ed or 
work experience teaching positions without ade- 
quate training or time to develop proper courses. 


Planning courses that meet the needs of the in- 
volved parties is essential, with consideration given 
both the learner and industry. Direct exposure of 
teachers and Coordinators to the workplace is neces- 
sary if the needs and skill requirements are to be 
fully understood. Various programs exist in some 
provinces, Ontario for example, to train teachers 
and/or co-op Coordinators in new skill areas such as 
recruiting employers, involving unions, effective 
program development, individualized training 
plans, etc. 


Experience provided to the co-op participant 
should be relevant in terms of his or her career and 
labour market needs. The work experience should 
introduce the learner to a number of skills, Accord- 
ing to a recent United States study, 80% of high 
school graduates will have had job or work ex- 
perience. This is not because of widespread co-op 
ed programs, but rather that they are working part- 
time during their school years, ranging from 10 
hours to a high of 30 hours per week. Another study 
also revealed that 66% of 16-17 year olds in the U.S. 
are in the labour force. In Canada, 37%, in Sweden 
20% and in Japan 2% are listed as labour force 
participants. In the U.S. study, the jobs which these 
young people were performing generally did not 
provide an opportunity for the school learner to 
practice school related skills or decision making. It 
would appear from these studies that it is not just 
work experience that is required, as the majority of 
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learners are already obtaining experience from their 
after-school employment. If co-op education is to 
meet its objectives, it must be a planned process that 
offers learners an opportunity to link what is learned 
in school with the workplace - an opportunity that 
offers not only work exposure but a valuable learn- 
ing experience. 


To ensure that programs are meeting the general 
objectives of co-operative education, an evaluation 
of the programs is necessary. To date, very few 
formal assessments have been undertaken. As is 
true of any strategically planned program, the value, 
suitability and effectiveness can only be assured if 
the effects of co-op programs are examined careful- 
ly. 

Expansion of co-op programs will bring with it a 
need to provide more and improved training for 
teachers and coordinators involved in designing and 
delivering such programs. The Task Force believes 
that deficient training of coordinators and teachers 
is a serious problem that undermines the effective- 
ness of existing programs. Accordingly, the Task 
Force recommends: 


Recommendation 5 


That a modest amount of federal government 
seed funding available for co-op initiatives be 
used to help provide improved training for coor- 
dinators and other educators engaged in the 
planning and supervision of learner placements. 
This would include a direct exposure of 
educators and coordinators to the workplace and 
a knowledge and understanding of the labour 
movement. 


Recommendation 6 


That governments and institutions take 
measures to ensure that co-op and work ex- 
perience programs are monitored and evaluated 
to ensure that the learning experience is meeting 
specified objectives. 


Equitable Opportunities to 
Participate 


Studies indicate that the types of individuals par- 
ticipating in co-op programs vary considerably 
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depending on the location of the initiating institution 
and the goals of the program. It is clear, however, 
that both female and male participants are systemi- 
cally educated, trained and hired for traditional oc- 
cupations. Projections show that over the next 10 to 
20 years female participation in the labour force will 
continue to rise, and employers will be looking to 
women to fill a wider range of occupations. Unfor- 
tunately, however, there is a still a trend for women 
to work in low-wage or part-time positions in ser- 
vices, Clerical and sales sectors. 


Other disadvantaged groups are also under-repre- 
sented in various occupations through traditional 
hiring practices and policies. The Scarborough 
School Board experience shows how targeted 
groups such as the disabled can benefit when special 
opportunities are made available to them. 


Specially designed programs can be effective in 
promoting non-traditional occupations for female 
learners and directing and easing the participants 
into these occupations. Co-op programs can play an 
active role in eliminating the occupational segrega- 
tion and discrimination suffered by disadvantaged 
groups in the labour market. 


The Task Force recognizes that co-op programs at 
all levels--post-secondary, secondary, and 
workplace-centred--can provide particular benefits 
to individuals who otherwise might have difficulty 
gaining workplace experience in certain industries 
and occupations (e.g., women in non-traditional oc- 
cupations, native people in many occupations, the 
disabled). Thus, the Task Force recommends: 


Recommendation 7 


That the government continue to require ap- 
plicants for federal government financial sup- 
port for co-op initiatives to explain how their 
proposal would impact favourably upon selected 
disadvantaged and underrepresented groups. 


Recommendation 8 


Special affirmative action programs be estab- 
lished to promote female participation in non- 
traditional occupations, and the integration of 
disadvantaged groups such as the disabled, 
aboriginals, visible minorities and the function- 
ally illiterate. 
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Public Awareness 


The "images" of various co-op programs act as a 
barrier for some participants. In some secondary 
schools, for example, the programs are perceived as 
courses for slow learners. In other instances, they 
are thought of as programs for “high achievers" 
only. In both situations, potential participants are 
discouraged from applying. Other factors, such as 
the occupational status of the parents, have been 
shown to be a strong determinant of student par- 
ticipation. 

There appears to be a mixed image and under- 
standing of the goals, rationale and benefits of co-op 
programs. Parents, prospective employers, 
leamers, educators, unions are all lacking informa- 
tion on what co-op education can offer. 


If a learner is unaware of co-op programs, then for 
all intents and purposes they don’t exist, at least for 
them. Some studies indicated that learners did not 
choose co-op simply because they had never heard 
of it. 


The promotion of co-op education at organization- 
al (e.g. school, company, union), regional (e.g. 
school board, trades council), and provincialNer- 
ritorial and federal levels will increase awareness 
and, as a matter of course, participation. Innovative 
and successful promotional methods in the area of 
co-op education have been initiated by the CAFCE 
and the Ontario Co-operative Education Associa- 
tion. The CCWEAC has produced and distributed 
a videotape promoting the program. The OCEA has 
embarked on a public awareness campaign to 
promote programs within Ontario. Although not 
dealing with co-op education, the federal 
government’s mass advertising campaign to 
promote fitness through "Particip-action" is an ex- 
cellent example of how this approach can succeed. 


Although the growth of co-op programs has been 
quite rapid and a rich variety of programs can now 
be found in Canada, there is a general lack of aware- 
ness of the co-op option and of its potential benefits 
for learners, industry, labour, educational institu- 
tions, and the wider community. There is a par- 
ticular need to encourage educational institutions to 
develop a larger number of co-op programs and to 
integrate co-op into the educational programs avail- 


221 


able to all learners. The most effective way to 
persuade educational institutions to attach a higher 
priority to co-op is to build public awareness. 


The Task Force on Co-operative Education recog- 
nizes that there is a general lack of awareness of 
co-operative education and its benefits. According- 
ly, the Task Force recommends: 


Recommendation 9 


That the federal government co-ordinate, with 
the provinces, territories, employers, labour, 
learning institutions, and other organizations 
such as CAFCE and CCWEAC, a public aware- 
ness campaign to stress the broadly-based 
benefits of co-op. 


Making the Choice 


The "Pathways" study referred to earlier suggested 
that 87% of secondary school dropouts and 
graduates who do not go on to post secondary educa- 
tion receive no career or job counselling. School 
counsellors are often overwhelmed with assisting 
school learners with personal problems and have 
little time to research and explore career options so 
they could give meaningful information on course 
options related to future career aspirations. Usually 
there is little career exploration or planning offered 
at junior high level or Grades 7, 8, 9 and many career 
programs are slotted for Grade 12, thus missing 
many who leave earlier. 


Inadequate counselling with respect to the realities 
of the labour market and industry’s needs is charac- 
teristic of most of Canada’s educational institutions 
today. Because of this serious deficiency, most high 
school students receive no career-related counsell- 
ing, while college and university students often lack 
a realistic appreciation of the realities of the job 
market. 


The importance of the role of counsellors in the 
co-op education scheme cannot be overemphasized. 
They must have the time and interest to actively 
research and promote a variety of career choices for 
learners. A lack of commitment to co-op education 
and its benefits can only undermine the goals of the 
programs. This is true not only of guidance coun- 
sellors but of all teaching and administration staff. 
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The Task Force believes that a major benefit of 
co-op is the fact that, through effective counselling, 
it can bring educational institutions--and thus 
learners in these institutions--into closer touch with 
the labour market. The Task Force recommends: 


Recommendation 10 


That all educational institutions seriously ex- 
plore the possibility of establishing co-op 
programs--with or without federal seed money-- 
and that a major effort be made at the secondary 
school level to make co-op programs a focal point 
for improved career counselling, particularly for 
the large majority of secondary school learners 
who are not bound for further education at the 
post-secondary level. 


Consultation/ 
Co-ordination 


Canada’s ability to compete ina knowledge-based, 
technology-driven world is increasingly dependent 
on its capacity to educate, train, and retrain workers 
quickly and effectively. Education and training sys- 
tems therefore play a key role in effective human 
resource planning and it is in the interests of both 
business and labour to ensure that these systems be 
made as responsive as possible to the needs and 
Changes in the labour market. To meet the current 
and future needs of industry, direct consultations 
between the parties are essential. 


The attempt to involve unionized workplaces in 
co-op programs has been difficult, time-consuming 
and often without positive results. Consequently, 
these settings offer fewer co-op placements than do 
other unorganized work environments. To lessen its 
reluctance to participate in co-op initiatives, labour 
requires an assurance that co-op learners will not 
take jobs or pay from regular workers. Appropriate 
collective agreement language substantiating this 
principle will facilitate the involvement of unions. 
Special efforts by the Coordinators to include unions 
and their representatives in the design, evaluation, 
and monitoring can greatly facilitate the success of 
CO-Op programs in organized workplaces. 


The direct costs of participation in co-op initiatives 
that labour representatives may face is another con- 


Report of the CLMPC Task Forces 


sideration in the attempt to increase co-op activities 
in unionized workplaces. Should a labour repre- 
sentative become involved in monitoring or im- 
plementing a co-op initiative, then lost or decreased 
production should not result in lost wages for that 
individual. 

Some communities, Hamilton-Wentworth as an 
example, have established advisory commit- 
tees/councils that bring together representatives of 
business, labour, government and educational in- 
Stitutions to develop plans and programs that assist 
in solving needs. They are able to integrate funding 
from federal, provincial and, in some cases, 
municipal sources to financially sponsor their 
programs. 


Although CAFCE, CCWEAC and the World Co- 
op Conference exemplify successful co-op forums, 
formal communication lines and information ex- 
change processes between co-op programs and ex- 
periences across Canada (and internationally) are 
insufficient. Conferences, workshops, training and 
information sharing opportunities for trainers, co-op 
teachers and Coordinators are limited. All of these 
groups, particularly Coordinators, would benefit 
from a greater exchange of information. 


The Task Force believes that co-op coordinators 
and other educators involved with co-op programs 
should work closely with business and labour repre- 
sentatives in designing and delivering programs. 
Thus, the Task Force recommends: 


Recommendation 11 


That employers, including governments, and 
labour support/welcome co-op education in the 
workplace as an instrument of education training. 


Recommendation12 


That representatives of employers, including 
governments as employers, labour, learners and 
the community be integrated into the develop- 
ment of co-op programs as full partners, with a 
greater role in planning, promoting, delivering 
and evaluating co-op initiatives. 


Recommendation 13 


That employers and unions make the place- 
ments of co-op learners an item for their collec- 
tive bargaining agendas. 
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Recommendation 14 


That educational institutions and school boards 
establish advisory committees/councils on co- 
operative education. Members of the committee 
would include equitable representation of 
employers, labour, learners, educational institu- 
tions and the community. 


Finally, to ensure the enthusiasm and dedication 
necessary to fulfill their role as a partner, the Task 
Force recommends: 


Recommendation 15 


That workers and their representatives not suf- 
fer economic penalty while involved in any aspect 
of co-operative education programs. 


Concluding Remarks 


The Task Force on Co-operative Education 
believes that the development of training programs, 
which allow for maximum choice, flexibility and the 
realization of labour market goals, ranks as one of 
our most important labour market challenges. 


In order to respond to this challenge, the Task Force 
recommends the expansion of Co-operative educa- 
tion as a means of facilitating the transition from 
school to work; work to school; unemployment to 
work; and the promotion of lifelong learning. 


Therefore, by encouraging employers, labour, 
educational institutions, learners, and governments 
to work together to design and deliver co-operative 
education programs, the needs of learners and the 
changing labour market will be better served. 


Footnote: 


Ellen Greenberger & L. Steinberger. When 
Teenagers Work, The Psychological and Social 
Costs of Adolescent Employment 
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PART VI 
Entry-Level Training 
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REPORT OF THE TASK 


FORCE 


FOREWORD 


TT past summer, we were invited to become 
members of a Task Force on Entry-Level 
Training. This Task Force is one of seven Task 
Forces established to provide private sector advice 
to the Minister of Employment and Immigration on 
the Labour Force Development Strategy. 


The mandate of our Task Force was to examine the 
appropriateness of current policies, programs and 
practises that affect entry-level training in Canada 
today, and to consult on ways to introduce effective 
change. 


All members shared a strong conviction that entry- 
level training is critical both in terms of assisting 
individuals to enter the labour market and assisting 
industry to meet its skill requirements. Both these 
objectives are becoming more challenging as a 
result of the increasing skill needs of the labour 
market and the projected decline of the entry-level 
population. 


As Task Force members we were acutely aware of 
the complexity of the issues with which we had to 
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deal, and the time restrictions that were an inevitable 
part of this exercise. Our report contains ten recom- 
mendations that we believe will make a significant 
contribution to addressing some of the problems in 
entry-level training today. [A dissenting paper 
provides an alternative view on some of these same 
issues and makes additional recommendations.] 


Jean Pierre Beauquier 
Alexandra Dagg 

John Fleck 

Robin Farquhar 
Douglas Light 

Tom Savage 

Stu Sullivan 

Jim Turk 


Susan Witter 


ear 


INTRODUCTION 


lf he importance of vocational training has come 
to be widely recognized in recent years. The 
Task Force on Entry-Level Training has focused on 
one aspect of vocational training -- the preparation 
of people to enter or re-enter the labour force. 


For many, this preparation is successfully 
achieved through their years in the school system. 
But, for others, additional training is needed. 


While almost all young people in Canada remain 
in school until they are 16, a disturbing number have 
not acquired adequate educational skills to enable 
them to enter the work force except at the lowest 
level. 


Even then, they may not have the basic literacy and 
numeracy skills to allow them successfully to com- 
plete job-specific training provided by the employer 
once they are hired. 


Other Canadians have difficulty entering the 
labour force because they do not speak the principal 
language of the workplace in the community in 
which they live. 


Others may have had jobs previously, but left the 
labour force for a period of time and need to reac- 
quire skills to allow them to get back into the job 
market. 


Others are visible minorities and Native Canadians 
who have been passed over, stigmatized, rejected 
and left to cope with the frustration of dependence 
and hopelessness. 


Yet others have physical, mental or emotional 
disabilities which create obstacles to learning or 
access to learning opportunities. 


And others may have successfully completed their 
education but have not had the opportunity to ac- 
quire the kind of training that would prepare them 
to enter the occupation to which they aspire. 
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The current approach of the federal government is 
to define entry-level training narrowly as training 
only for the severely employment disadvantaged. 
We feel this is too restrictive to the much wider 
community of people who require assistance to enter 
the labour market. 


At the other extreme, entry-level training can 
describe all preparation for employment -- from 
skills upgrading programs to medical and law 
school. 


While such a broad definition of entry-level train- 
ing is conceptually useful, the Task Force felt the 
focus of public programs for "entry-level" training 
should be narrower. Excluded from such programs 
should be: 


° training programs for those occupations 
which have professional or para-profes- 
sional pathways already defined and 
monitored; 


e formal apprenticeship programs which 
likewise have a formal career path already 
established; 


*¢ job-specific training provided after a person 
has been hired by an employer; 


Entry-level training, in our report, will include all 
other training which prepares a person to enter or 
re-enter the labour force, including training in 
literacy, second languages and other adult basic 
educational skills. 


Entry-level training is intended for those not cur- 
rently employed and those who are employed but 
wish to pursue a different occupational path. This 
could include young people who are temporarily 
working at a fast food restaurant or women who are 
forced temporarily to re-enter the labour force at a 
low-skill job until they can acquire additional train- 
ing to pursue the occupation which they feel is more 
appropriate to their abilities and interests. 
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ISSUES AND POLICY PRESCRIPTIONS 


A the moment in Canada, the entry-level train- 
ing options are too few, often badly con- 
ceived, poorly monitored, narrowly focused, 
insufficiently responsive to potential trainees’ 
needs, not well advertised, and inconsistently avail- 
able from region to region and province to province. 
In addition to serious gaps, there are other instances 
of unnecessary duplication by different levels of 
government. These are serious problems which 
must be addressed in any alternative proposal for 
entry-level training programs. 


The Task Force on Entry-Level Training con- 
sidered these issues and wishes to propose a number 
of changes that will make the provision of training 
more appropriate to the diverse needs of trainees, 
more widely available, better quality, more cost 
effective, and more publicly accountable. 


The Role of Public 
Education Institutions 


The starting point is recognition that Canada has 
one of the most highly developed public educational 
systems in the world. Secondary schools, colleges, 
technical institutes and universities are numerous 
and provide the human and physical resources to 
meet Canada’s entry-level training needs. 


But we must also recognize that these institutions 
have often been perceived to be insufficiently 
responsive to a variety of needs in the community. 
There has arisen an assortment of private trainers -- 
some are community-based, non-profit organiza- 
tions and others are profit-oriented businesses. 
Since, the mid-1980’s, the federal government has 
increasingly made more of its training dollars avail- 
able to these private trainers. A similar approach 
has been taken by a number of provincial govern- 
ments. 


The Task Force is concerned about governments 
shifting support from public secondary and post- 
secondary institutions to private agencies in an ef- 
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fort to meet training goals. We point out that not 
only is basic education (which employers demand) 
quite probably undermined in these circumstances, 
but the entire educational infrastructure and its 
speciality for quality teaching, curriculum design, 
setting skills criteria, etc., is overlooked in favour of 
a parallel system. 


Increasingly public institutions are losing their 
ability to assess community needs and plan for a 
reasoned strategy of meeting those community 
needs because they are being forced to respond to 
the individual and immediate needs of the moment 
and not to the coordinated needs of the community 
as a whole. Stability and consistency of program- 
ming have been very significant casualties of 
present government training programs. 


On the other hand, some community groups have 
done an excellent job of identifying the needs of 
their members and designing an approach to meet- 
ing those needs. 


A well-designed public policy for training must 
find a way of drawing that community sensitivity 
and expertise into the public system so that the waste 
of parallel systems can be avoided and public educa- 
tional institutions can be more genuinely responsive 
to the needs of their communities. 


To meet these objectives, the Task Force wishes to 
propose a package of recommendations. 


Recommendation 1 


All entry-level training should be delivered in 
conjunction with public educational institutions. 
These institutions must co-operate as fully as 
possible with each other and must reach out into 
the community to work with labour, business and 
community groups. 


Proper utilization of the human and physical 
resources of secondary schools, colleges, technical 
institutes and universities in combination with par- 
ticipation from labour, business and community 
groups would ensure the union of basic education 
and marketable skills. It would also provide 
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mechanisms to deal with a multitude of training and 
employment-related barriers, an area the voluntary 
sector has attempted to address. 


The Task Force was impressed with the example 
of this approach developed by George Brown Col- 
lege in Toronto where great success has been 
achieved in the forming of partnerships among busi- 
ness, labour and communities. Specialized 
programmes, coordinated by the college, are 
delivered in the community by organizations or 
groups that have expertise in a particular field of 
training such as life skills, second language training, 
basic literacy/fnumeracy upgrading and pre-train- 
ing/employment courses. 


The Task Force is aware that many individuals do 
not feel comfortable in a formal school setting. 
Indeed, some people feel threatened by the prospect 
of attending school. The model being proposed 
deals with this concern by fostering both school- 
based and community-based training. This will pro- 
vide a variety of training options while still 
maintaining the existing educational infrastructure 
and its expertise in delivering quality teaching, cur- 
riculum design, and setting skills criteria. 


Equally important in our support of this approach 
is the issue of government accountability for the 
spending of public funds. The Task Force is con- 
cerned about shifting support from secondary and 
post-secondary institutions to private agencies in an 
effort to meet training goals. Not only do we risk 
undermining the quality of education and training, 
we diminish the public accountability for expendi- 
ture of public training funds. We also increase costs 
due because of the duplication of.services. 


Where necessary entry-level training is not able to 
be provided by existing public educational institu- 
tions, community groups may seek support. This 
support will be provided if a proposal meets a sig- 
nificant training need and the agency agrees actively 
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to seek partnership with public educational institu- 
tions. 


The Role of the Federal 
Government 


A second aspect of the Task Force’s proposals 
concerns the role of the federal government. Entry- 
level training -- like all training and skills develop- 
ment activity -- is a joint federal-provincial 
responsibility. One example of how the respon- 
sibility is properly divided is apprenticeship training 
which enjoys substantial financial support from the 
federal government, with the job of program ad- 
ministration being a provincial responsibility. 


To avoid duplication of programs by different 
levels of government and to assure greater unifor- 
mity of programming quality, we feel that a clear 
division of labour among governments is essential. 
We believe that our recommendations will produce 
significant efficiencies in entry-level training. 


Recommendation 2 


Provincial and territorial governments should 
have primary responsibility for entry-level train- 
ing program development and delivery based on 
national standards. Ultimately, the federal 
government should transfer the responsibility 
for program development and delivery entirely 
to the provinces and territories. 


We see the federal government’s role as financial 
and as standard-setting. The Task Force believes 
that a significant financial responsibility for entry- 
level training lies with the federal government and 
that funds should come from general revenues -- the 
Task Force opposes the use of Unemployment In- 
surance funds for any purpose other than income 
maintenance. 
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Recommendation 3 


Unemployment Insurance funds should not be 
used for any purpose other than income main- 
tenance. 


Recommendation 4 


The federal government should provide fund- 
ing to provinces and territories based on national 
standards. The level of funding should be deter- 
mined by the entry-level training needs, fiscal 
capacities and delivery capabilities in each 


province and territory. The funds should be 
segregated from other federal transfers. Federal 
funding to provinces and territories for entry- 
level training must be subject to the following 
standards: 
° universality: no individual in need of 
entry-level training be denied eligibility; 


e accessibility: access to training must not 
be reduced through the use of tuition fees 
or other out-of-pocket expenses. Income 
support and necessary support services, 
such as child care, career counselling, 
and literacy training be provided to en- 
sure access. These should be provided 
through linking to existing programs 
where possible; 


portability: trainees be able to continue 
training in another province or territory. 
Accreditation, where it exists, be recog- 
nized across all provinces and territories; 


residence requirements: provinces and 
territories not use residence as an 
eligibility criterion; 


monitoring and evaluation: provinces 
and territories provide any and all neces- 
sary information to the federal govern- 
ment or its agents for the purpose of 
monitoring and evaluating the perfor- 
mance of entry-level training programs; 


equity: provinces and territories ensure 
that training program design and selec- 
tion processes reflect the need to include 
groups such as women, the disabled, 
visible minorities, Native Canadians, im- 
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migrants, and residents of remote com- 
munities in the full range of occupational 
opportunities; 


public awareness: provinces and ter- 
ritories ensure that there are appropriate 
initiatives in place to make the full range 
of training programs known to potential 
participants; 


partnerships: provinces and territories 
ensure that public educational institu- 
tions work in partnership with business, 
labour and other community groups 
where such groups have training exper- 
tise and where programs meet estab- 
lished performance criteria. 


Structure for Entry-Level 
Training 


The Task Force regards it as essential that those 
closest to the delivery of training -- and those most 
affected by it -- should be integrally involved in the 
establishment and updating of national standards 
and criteria. The goal of increased collaboration 
should be a renewed mission for the education sys- 
tem and other training networks. Only upon recog- 
nizing the strengths of each partner will we be able 
to get on with the important task of developing 
Canada’s labour force. A rapidly changing 
economy requires that governments receive regular 
assessments from these constituencies as to labour 
force trends, and, in this way, ensure co-operation. 


Recommendation 5 


The federal government should establish an 
advisory National Training Board. This board 
should a be business-labour body that includes 
community and public educational institution 
participation. 


Recommendation 6 


The federal government should urge provinces 
and territories to establish similar boards in their 
jurisdictions. 


One goal of the National Board is to establish a 
comprehensive training strategy that is flexible, 
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responsive and coordinated. The National Training 
Board would review information supplied by the 
provinces and territories to determine whether 
programs in those jurisdictions complied with na- 
tional standards. The Board would also consider 
how to ensure that training in a single province or 
territory is recognized in other provinces and ter- 
ritories. 


The National Training Board would also play an 
important leadership role in identifying currently 
unfulfilled as weli as longer term training require- 
ments consistent with provincial and regional 
economic objectives. 


Training boards in the provinces and territories 
would determine whether entry-level training is 
being conducted appropriately through public 
educational institutions and would advise their 
respective governments on the full range of policy 
issues affecting entry-level training. 


Evaluation at the local level would be conducted 
through the public board and administrative struc- 
tures which govern the public educational institu- 
tions. 


Recommendation 7 


The proposed National Training Board should 
conduct program evaluation at the national level 
and review the extent to which regional jurisdic- 
tions comply with national standards; provinces 
and territories should undertake a similar 
evaluation within their jurisdictions; and public 
educational institutions should carry out their own 
evaluations locally. 


The National Training Board would also be the 
vehicle through which the federal government 
would develop ways of promoting as much com- 
patibility in criteria and portability of training as 
possible. 

Recommendation 8 

The federal government should promote as 
much compatibility in criteria and portability of 
training as possible and the National Training 


Board should make the meeting of this objective 
one of its principal tasks. 
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To make full participation possible in the national, 
provincial and territorial training boards, the Task 
Force recommends that: 


Recommendation 9 


Funding should be made available for training 
of board members and for lost wages and expen- 
ses, where such are incurred. 


Need for Information on 
Employment Opportunities 


An effective and efficient program of entry-level 
training that meets trainees’ needs requires timely, 
regular and comprehensive information on employ- 
ment opportunities. 


The lack of information on employment oppor- 
tunities is a serious handicap in labour market 
policy. Every effort should be made to design an 
establishment-based survey that provides at least 
some insight into such basic questions: 


* How many job vacancies exist? 


¢ In which occupations, industries and 
regions? 


e What are the skill requirements of these 
jobs? 


¢ In filling which of these jobs vacancies do 
firms experience difficulties and why? 


¢ By implication from information on the pre- 
vious questions, where are the oppor- 
tunities for training to improve the match- 
ing between available jobs and individuals 
looking for employment? 
Recommendation 10 


Employment and Immigration Canada, in co- 
operation with Statistics Canada, should study 
the feasibility of introducing an establishment- 
based survey of employment opportunities for 
the purpose of producing timely, regular and 
comprehensive information on the number and 
types of job vacancies available at any given time, 
and the types of difficulties experienced by 
employers in filling such positions. 
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Conclusion 


Good entry-level training is more important to 
Canada than ever before. We believe that we have 
the educational infrastructure and community 
awareness to develop a first-rate system of training 
in Canada. 
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MINORITY REPORT 


by Al Hatton 


Wie I cannot endorse the report of the 
Entry-Level Training Task Force in its en- 
tirety, there are many areas of agreement between 
myself and other Task Force members. Over the 


course of several meetings, it became apparent that 
we shared certain perspectives: 


¢ dissatisfaction with many aspects of current 
training programs offered by both provin- 
cial and federal governments 


concern for disadvantaged Canadians 


disappointment that the existing system of 
education has not responded adequately to 
emerging entry-level training needs 


disenchantment with both levels of govern- 
ment for the extent of their commitment to 
cooperation and for their inability to put the 
needs of entry-level clients ahead of juris- 
dictional battles when dividing the "training 
pie" 
recognition that there is far too much 
duplication of programs in the field today 


frustration that Canada is not getting the 
highest possible return on its investment in 
the current training scheme 


awareness that the field of capable and com- 
mitted partners must be expanded if Canada 
is to meet the challenge posed by projected 
labour force requirements 


However, the Task Force has come to other con- 
clusions with which I strongly disagree. Principal- 
ly, the task force would place future responsibility 
for training exclusively under the control of the 
provinces and their educational institutions. This 
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would remove existing authority for delivery of 
training programs from federal jurisdiction. The net 
effect of such a decision would be the restriction, if 
not elimination, of existing and new service 
providers outside the education system; and, there- 
fore, limited attention to and resources for the 
"employment disadvantage". 


From my perspective, the final recommendations 
will not significantly improve existing policies and 
programs. Still other issues are not adequately ad- 
dressed by the "majority" report. 


1. Entry-level training offered by recognized 
public education institutions is rarely targeted to the 
disadvantaged. Programs needed by these in- 
dividuals are characterized by more "on-the-job", 
lifeskills, and literacy training than presently 
provided by the education system. They have been 
largely initiated by local groups who have, in turn, 
sought out partners in business, labour, or govern- 
ment. Very few public education institutions have 
demonstrated interest in and commitment to work- 
ing with the disadvantaged. 


2. There must be a rational division of respon- 
sibility between the two levels of government. Ap- 
propriate checks and balances must also be built into 
their respective roles by mutual agreement. 


For example, programs for skill enhancement fall 
clearly within the purview of provincial govern- 
ments. Whereas federal leadership can best be ex- 
ercised through programs to catch those who so 
easily fall between the cracks (eg. the disabled, 
native Canadians, social assistance recipients or 
workers in single industry towns facing plant 
closures or in remote communities). Moreover 
labour market adjustment strategies, including the 
costs of service delivery, require a coordinated 
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federal-provincial response if all interests are to be 
reconciled. 


My concern is that the needs of marginalized 
workers will be neglected if total responsibility for 
all training and labour market adjustment is handed 
over to provincial governments and their education- 
alinstitutions. As well, authorities within the educa- 
tion system will become the "gatekeepers" - many 
existing delivery agents who do serve the disad- 
vantaged will be prevented from accessing training 
resources if educators choose not to work collabora- 
tively or to reach out. 


3. Service delivery must be placed squarely in the 
hands of those at the local level. While the other 
members of the Task Force are in agreement with 
this principle, they believe that the leadership at the 
local level will come from educational institutions. 
I disagree. I maintain that the leadership has most 
often come from groups and individuals in the com- 
munity. They have generated the interest and com- 
mitment within all sectors and acted as the catalysts 
of new partnerships. 


For several reasons, disadvantaged workers and 
community colleges are not always a good match. 
Community colleges are group-oriented not in- 
dividual-oriented. To succeed, workers overcom- 
ing employment-related disabilities often require a 
highly personalized training program. 


Community colleges focus on acquiring creden- 
tials and diplomas and the curricula is not always 
applicable to the actual needs of the individual. 
Many disadvantaged workers find programs within 
community colleges do not correspond to their "pre- 
training" training needs. Moreover, they are often 
reluctant to approach these institutions because they 
represent past failure. The system and its methods 
did not serve them the first time through. 


Community colleges are in some cases isolated 
from the communities that they are designed to 
serve. They tend to wait for people to come through 
their doors to access services rather than taking the 
services where the people in need of training are. 
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4. The education system requires a critical review 
with an eye to heightening its responsiveness and 
relevance to clients in the community. My Task 
Force colleagues also share this opinion but they are 
inclined to act now to financially bolster the system 
and trust that it will become more relevant after the 
fact. I am not as hopeful and, therefore, would not 
want to see additional resources to extend services 
flow into our education system until there is solid 
evidence of reform. A genuine commitment to out- 
reach must be demonstrated as well. 


5. Those institutions and groups best equipped to 
serve the disadvantaged should take the lead in 
doing so and should be supported by all other 
partners. Appropriate delivery agents would be 
those who are prepared to offer such services as 
counselling, "on-the-job" training, and lifeskills. 
The ability to connect with prospective employers 
and to pioneer job creation models is also required. 


6. There are many Canadian communities that are 
not served by public education institutions. Respon- 
sive training institutions are not present let alone 
geared toward the special needs of the disad- 
vantaged in many isolated and remote communities. 


7. All training contracts should be publicly 
tendered so that the most appropriate provider is 
engaged in each region and/or community. I do not 
disagree that there should be national standards 
upon which the work of all trainers should be based 
and measured. 


However, I do not agree with the other members 
of the Task Force that the education system, under 
the watchful eye of a National Training Board, will 
be always the best guardian of these standards. I 
would argue that there are other delivery agents who 
are more effective in meeting clients’ needs. Given 
that clients’ needs drive program quality, other 
providers should be treated on par with the educa- 
tion system and that the process must be an open 
one. 


If a National Training Board is established, com- 
munity-based organizations should have the same 
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representation as educational institutions and not 
inferior status. 


8. The business community should be encouraged 
and aided in becoming more directly involved in 
identifying needs and generating financial support 
for entry-level training. The Task Force report 
failed to address this issue directly. 


9. Federal training schemes should continue to 
give priority to severely disadvantaged clients and 
communities faced with deteriorating economic cir- 
cumstances. The other members of the task force do 
not see the same role for the federal government that 
I do. They would have the federal government 
transfer a block of funds to the provinces and con- 
tribute to the standard setting exercise. I believe that 
this is far too narrow a role and does not maximize 
the strengths of the federal government as a partner 
in labour force market development. 


10. The approaches and procedures established by 
governments, both provincial and federal, must be 
flexible to correspond to the diversity inherent in 
responsive programming. Currently, the rules and 
regulations governing the Canadian Jobs Strategy 
are too rigid; there is confusion over program and 
policy development between EIC Headquarters and 
its regional offices; planning, control, development 
and learnings are not shared by the government and 
practitioners. The same holds true for the range of 
provincial government programs. These issues 
must be cooperatively resolved before we will 
achieve the results that we are all looking for. 


Recommendations 


Recommendation 1 


The federal and provincial governments should 
co-operate more extensively to avoid unneces- 
sary duplication. Employment and Immigration 
Canada and its provincial counterparts must 
meet and divide up target populations and assess 
local labour market needs, so that resources can 
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be more appropriately allocated within their 
respective jurisdictions. 


Recommendation 2 


Initiatives that draw together all sectors to 
share ideas and to agree upon changes to the 
current system are a prerequisite. Increased col- 
laboration and an expansion of partners should 
be a goal of governments and all other training 
networks. 


Recommendation 3 


The provinces should move to reform their 
education systems in consultation with its 
partners in business, labour, the community, and 
other governments. A more effective secondary 
education system would go a long way to address- 
ing the root causes of the concerns aired by the 
Task Force process. 


Recommendation 4 


Contracts to provide training should be 
tendered publicly. The process must be open so 
that the needs of the clientele can be matched 
with the most appropriate service provider. Na- 
tional and provincial standards should be estab- 
lished conjointly with the community. 
Evaluation and monitoring systems to ensure 
that the training received outside of the formal 
education institutions meets the desirable stand- 
ard of quality should be incorporated. 


Recommendation 5 


The business community should become more 
appreciably involved with the education system. 
To date, business is not collaborating effectively 
with educators in offering career experiences to 
youth. A very aggressive strategy has to be 
developed to get industry more involved. 
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Recommendation 6 


Priority areas should continue to be identified 
and program co-ordination should be em- 
phasized by the federal government. The inter- 
ests of the most severely disadvantaged, with 
special attention to women and youth, should be 
targeted as priorities within federal training 
schemes. There should be more interaction be- 
tween job creation and training programs spon- 
sored by governments, especially in rural areas 
and single industry communities. 
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Recommendation 7 


Guidelines for federal government training 
programs should be more flexible and more 
managerial authority for those guidelines should 
rest at the field level. Canada Employment 
Centres. managers at the front line should also 
be encouraged to build long-term partnerships 
with business, labour, educational institutions 
and community-based agencies. 
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tured on labour relations at the University of Alberta, 
University of Toronto and York University. 


Report of the CLMPC Task Forces 


Jim Turk is Director of Education for the Ontario 
Federation of Labour, a position he has held since 
1987. From 1981 - 1987, he was Research Director 
of the United Electrical, Radio and Marine Workers 
of Canada. Prior to that, he was an Associate Profes- 
sor at the University of Toronto from 1975 - 1981, 
at which time he took a leave of absence to join the 
Electrical Workers and the OFL. Dr. Turk is a 
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REPORT OF THE TASK 


FORCE 


Wie the importance of human resource 
planning was recognized by all of the Task 
Forces that took part in the CLMPC consultation 
exercise, the Task Force on Approaches to Human 
Resource Planning was specifically charged with 
setting out recommendations in this area. All mem- 
bers of the Task Force recognized that effective 
human resource planning will be critical to the 
ability of labour markets to cope with ongoing tech- 
nological, demographic, and economic change. The 
Task Force, however, was unable to reach a consen- 
sus on specific approaches on the best means to 
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stimulate private sector training. The Business and 
Labour members therefore prepared separate papers 
outlining their respective views on a number of 
human resource issues, including training. While 
their conclusions as to how best to enhance private 
sector training in Canada differ, both papers agree 
that continued dialogue between the major labour 
market partners is essential. It is our hope that these 
documents will provide a useful basis for ongoing 
discussion in this important area. 
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A BUSINESS PERSPECTIVE ON 
CANADA’S TRAINING CHALLENGE - 


A Discussion Paper 


Executive Summary 


This discussion paper seeks to offer a business 
perspective on training. It begins by looking at three 
factors that have contributed to the growing need to 
ensure that Canadian companies have the capacity 
to train and retrain their workers quickly and effec- 
tively. These include rapid technological change, 
demographic change, and the shift from a resource- 
based economy to one that is increasingly service- 
based. 


The next section attempts to set out a business 
perspective on the training challenge. The issue of 
training is first considered in the context of Canada’s 
record of economic performance. Problems as- 
sociated with "compulsory" training schemes are 
then briefly examined. The question of "poaching", 
which is often regarded as the most important barrier 
to improved private sector training, is also ad- 
dressed. Finally, a number of broad principles are 
set out that the business members of the Task Force 
believe should guide our approach to the training 
challenge before us. 


Section four of the paper offers a number of recom- 
mendations, grouped under three headings, to im- 
prove the current level of industry training. The first 
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group canvasses measures to stimulate corporate 
investments in training, including corporate tax in- 
centives for training, sectoral/community-based 
training initiatives, individual training accounts, and 
expanded programs to enhance the "trainability" of 
youth. The second group of recommendations sets 
out measures to stimulate individual investments in 
training, such as Registered Skill Development 
Savings Plans, opportunities for educational leave, 
severance pay/UI training exemptions, and govern- 
ment training loans\loan guarantees. Finally, two 
key measures to facilitate the development of na- 
tional training goals, priorities and strategies are 
considered. These include the creation of a National 
Advisory Council on Training and the establishment 
of a National Training Target. 


The paper argues that implementation of these 
measures would be an effective means to lever 
greater private sector training. It concludes by em- 
phasizing the importance of ensuring that all 
Canadians possess a broad range of basic skills when 
they enter the workforce. Improving the basic skills 
of the Canadian workforce, it suggests, represents 
the main human resource challenge Canada will face 
in the years ahead. 
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Introduction 


This discussion paper seeks to offer a business 
perspective on training. It reflects the current views 
of several business associations as well as input from 
specific companies. Its main objective is to suggest 
a number of ways in which current industry training 
activities in Canada could be enhanced. The paper 
begins by examining the growing importance of 
training. It then sets out a broad business perspec- 
tive on the training challenge before us. Based ona 
number of guiding principles, the paper then canvas- 
ses a variety of measures to stimulate private sector 
training. 


The Training Imperative 


The issue of training is of growing interest to the 
Canadian business community. New technology, 
demographic change, and the shift from a resource- 
based economy to one that is increasingly service- 
based underline the need for Canadian companies to 
have the capacity to train and retrain their workers 
quickly and effectively. Skilled labour has become 
one of the few areas in which advanced industrial- 


ized nations can create and retain a competitive 
advantage. This fundamental reality was recog- 
nized in a recent CLMPC survey which showed that 
both business and labour leaders believe education 
and training to be the single most important factor 
bearing on Canada’s future competitiveness. 


Technological change 


Technological advances are significantly altering 
economic activity. Today, national economic per- 
formance depends less on traditional notions of 
proximity to resources or markets than ona nation’s 
relative sophistication in the development and use 
of technology. The effective application of new 
forms of technology will be the single most impor- 
tant source of job creation, wealth, and value-added 
in the years ahead. 


Technological change is also raising skills require- 
ments. This means that workers already in the 
workforce will need to be retrained regularly. In- 
deed, Canada’s ability to compete in a knowledge- 
based, technology-driven world will increasingly 
depend on its success in training and retraining 
workers. 


ESTIMATED % INCREASE IN USE OF SELECTED 
TECHNOLOGIES 1985-1990 


TYPE OF TECHNOLOGY 
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POPULATION AGED 15-24 
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Demographic change Labour force projections suggest that those in the 
15-24 year old age group will make up only 17% of 
Demographic change is also reinforcing the need the labour force by the year 2001. This compares 


for effective training programs. Low birth rates with 27% in 1974 and 20% in 1980. The skilled 


over the past two decades, and fewer immigrants workers of tomorrow will therefore increasingly 
with previous training and experience, mean a dwin- have to come from those already in the labour force. 


dling stream of qualified labour force entrants. 


EMPLOYMENT SHARE BY SECTOR 
1970-2006 
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COMPARATIVE ECONOMIC GROWTH RATES 
1983-1988 


% INCREASE IN AVERAGE ANNUAL COMPOUND GROWTH IN REAL GNP 
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SOURCE: OECD 


The Growing importance of the 
service economy 


The shift from a resource-based economy to one 
that is increasingly knowledge-intensive and ser- 
vice-oriented has further tended to underline the 
importance of skills training. For a variety of 
reasons - including technological advances and a 
rising ratio of capital per worker employed - the 
manufacturing sector now represents a shrinking 
portion of national employment. Since 1981, in 
fact, nearly all of the more than 1.2 million net new 
jobs that have been created have been in the service 
sector. While its relative importance in terms of 
employment has declined, the manufacturing sector 
will nonetheless remain critical to future wealth 
creation and export expansion. It will also provide 
an essential base for further growth in the service 
sector. 


It is clear, however, that the majority of new jobs 
in the future will be service-related. Indeed, service 
sector employment already accounts for some 70% 
of total Canadian employment - a figure that is 
expected to rise over the next decade. Rapid growth 
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in such areas as information services, education, 
health care, finance, insurance, real estate, and busi- 
ness and personal services has increased the number 
of managers and professionals in the labour force 
and led to correspondingly higher skill require- 
ments. Even relatively low-paying service jobs, 
however, are becoming more sophisticated and re- 
quire greater technical, numeracy and literacy skills. 


A Business Perspective on 
the Training Challenge 


The business members of the Task Force approach 
the training challenge before us on the basis of a 
number of broad principles. These principles are 
discussed below. We also take a brief look at "com- 
pulsory" training schemes and the problem of 
"poaching". We begin, however, with the recogni- 
tion that current industry training efforts in Canada 
are already substantial, as suggested by this 
country’s positive record of economic performance. 
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COMPARATIVE RATES OF JOB CREATION 
1985-1988 


% ANNUAL CHANGE IN TOTAL EMPLOYMENT 


CANADA U.S. 


Ea 1985 


SOURCE: DEPT. OF FINANCE, QUARTERLY 
ECONOMIC REVIEW, JUNE 1989 


The training challenge and 
Canada’s record of economic 
performance 


The impressive performance of the Canadian 
economy and labour market in recent years suggests 
that current industry training efforts are producing 
sound results. Presumably, if there were 
widespread, structural deficiencies in private sector 
training policies, these would be reflected in rela- 
tively poor macroeconomic indicators in areas such 
as economic growth and corporate performance. In 
fact, Canada’s economic performance since the 
1981-82 recession has been anything but poor. 


Over the 1983-1988 period, Canada enjoyed the 
fastest rate of economic growth of all the G-7 
countries except Japan (see graph on page 247). At 
the same time, Canadian employment growth has 
surpassed that of all the G-7 countries in each of the 
past four calendar years (1985-88). At least until 
recently, Canada’s trade performance has also been 
a major engine of employment and economic 
growth. Over the period 1981-1987, for example, 
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Canada enjoyed the fastest rate of export growth 
among major OECD countries. Business invest- 
ment has also been strong as companies gear up to 
compete in an increasingly globalized and technol- 
ogy-intensive economy by adding new machinery 
and equipment at a record pace. 


Many companies - particularly those in industries 
in which technological change has been swift - are 
already acting on the need to enhance private sector 
training efforts. Canada’s major chartered banks 
provide a good example of how many businesses 
have responded positively to changing technologies 
and market conditions. Canadian banks currently 
spend about $130 million on formal training per year 
- almost 2% of payroll. 


Other industries and companies are also expanding 
their training efforts. Annual formal training 
budgets for such large employers as GM, Ford, 
Alcan, IBM, Xerox, and Northern Telecom run into 
the tens of millions of dollars. Indeed, throughout 
the private sector, unprecedented attention is being 
devoted to training and human resource develop- 
ment as companies attempt to grapple with rapid 
changes in technology, demographics, and markets. 
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A word on "compulsory" 
training schemes 


The business members of the Task Force recognize 
the need to improve the skill levels of Canada’s 
workforce. We are convinced, however, that 
proposals calling for a dramatic increase in govern- 
ment regulation of training activity would not be the 
most efficient or effective means to increase the 
current level of industry training in this country. We 
are particularly skeptical of the view that govern- 
ment should impose a mandatory training obligation 
on every firm - regardless of size, business condi- 
tions, or nature of the industry. Such a proposal 
‘would inevitably carry high bureaucratic and ad- 
ministrative costs. It is also important to bear in 
mind that smaller firms account for a very large 
portion of industry employment and job creation in 
this country - some 98% of the 900,000 businesses 
with paid employees that currently exist have fewer 
than 100 employees. Any compulsory training 
scheme that included small businesses would there- 
fore be complex - and costly - to administer and 
impose severe costs on small enterprises. In the case 
ofalevy-grant scheme, for example, an entirely new 
bureaucracy would have to be created to collect 
levies, award grants, and continually monitor and 
audit firms’ behavior. Moreover, there is a real risk 
that government-legislated training schemes would 
merely encourage a good deal of "paper" training by 
providing employers with incentives to quantify - 
for tax purposes - the considerable amount of infor- 
mal training they already provide. 


The problem of "poaching" 


The problem of "poaching" is one that is frequently 
offered as the primary barrier to greater private 
sector training. Without some kind of outside 
mechanism to "force" all firms to devote the same 
proportion of their resources to training, it is some- 
times argued, certain firms will merely "poach" 
trained workers from other firms, and thereby dis- 
courage all companies from investing in training. It 
is also argued that companies will be reluctant to 
train given the high rate of mobility of the Canadian 
workforce. 
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While the problem of poaching is of real concern 
to some employers, as the Advisory Council on 
Adjustment noted in its 1989 report, it is often 
exaggerated. A recent CLMPC survey, for ex- 
ample, found that less than 25 percent of Canadian 
business leaders identified inter-firm poaching as an 
important obstacle to the training of Canadian 
workers. Moreover, the available evidence sug- 
gests that workers who do receive training tend to 
be more loyal to the companies that employ them 
than other workers. The importance of high job 
turnover is also frequently overstated. While it is 
true that the overall job turnover rate in Canada is 
high, this figure is heavily weighted by young 
people making the transition from school to work, 
seasonal workers, and those in multi-employer oc- 
cupations. Closer analysis reveals that a large 
proportion of the more mature labour force works 
for the same employer for long periods of time - an 
average of 15 years according to one estimate. 


Some guiding principles 


"Training" and education policy 


Business members of the Task Force believe that 
weaknesses in the current education system - and the 
problems afflicting millions of adults with inade- 
quate literacy and other basic skills - must be ad- 
dressed in any discussion of the need to improve the 
skill levels of the work force. Even today, despite 
the massive resources and tax dollars devoted to 
education, significant numbers of young people 
continue to enter the labour force without adequate 
career counselling or the basic literacy and 
numeracy skills they need to be trained and retrained 
effectively. The Ontario "Pathways" study, for ex- 
ample, found that almost 90% of the province’s high 
school students who did not go on to post-secondary 
education received absolutely no career or job coun- 
selling at the secondary school level. We recognize, 
of course, that Canada’s educators are attempting to 
respond to the needs of the large majority of students 
who do not go on to post-secondary education or 
training. The fact remains, however, that more than 
30% of Canadian students still leave high school 
before completing grade 12 - one of the highest 
drop-out rates in the industrialized world. 
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The business members of the Task Force are con- 
vinced that Canadians entering the labour force must 
first be equipped with the basic skills they need to 
learn effectively if measures to expand private sec- 
tor training are to prove successful. Unfortunately, 
at present, too many young Canadians lack these 
skills. Improving the ability of the existing educa- 
tional infrastructure to provide young Canadians 
entering - or trying to enter - the workforce with an 
adequate level of literacy and basic skills should 
therefore be a top national "training" priority. 


Training as a shared responsibility 


Another important guiding principle is that train- 
ing costs should be shared by employers, workers 
and society at large since the benefits incurred are 
also shared - a theme that was reflected in the 1981 
Dodge report on Labour Market Development in the 
1980s. This is especially true in the case of general 
skills that increase an individual’s productivity and 
earnings potential across a variety of employers or 
industries. We recognize, however, that costs as- 
sociated with providing workers with firm-specific 
skills should properly belong to employers. 


Improved business-labour-government 
dialogue 


New initiatives to promote industry training 
should also build on proven successes that promote 
effective business-labour-government cooperation. 
In our view, local business and worker repre- 
sentatives are much better positioned than govern- 
ment administrators to identify emerging skill needs 
and to design and deliver training programs to meet 
these needs. Consequently, new training initiatives 
should be designed and delivered in a decentralized 
manner at the local (industry, firm or community) 
level. This is particularly true in view of Canada’s 
highly regionalized economy and diverse economic 
base. 
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Minimize bureaucratic and administrative costs 


In order for new training mechanisms to prove 
effective, we believe that the administrative and 
bureaucratic costs involved must be kept to a mini- 
mum. One of the main problems with proposals for 
mandatory training taxes or levies, for example, is 
that these costs would inevitably be extremely 
high. 


Enhance competitiveness 


Measures to enhance private sector training in 
Canada should also be examined in the light of their 
impact on the competitive position of Canadian 
industry, particularly on traded goods and services 
industries that face intense foreign competition. We 
believe that new training costs that place Canadian 
firms at a competitive disadvantage relative to their 
counterparts in other countries should be avoided. 


A Business Response to the 
Training Challenge 


The recommendations set out below represent a 
range of training initiatives that have received sup- 
port from various business groups throughout the 
country. They are divided into three sections: those 
designed to stimulate corporate investments in train- 
ing, those intended to enhance individual invest- 
ments in training, and those meant to facilitate the 
development of national training goals, priorities 
and strategies. The business members of the Task 
Force believe that all of these recommendations 
deserve consideration. We must emphasize, how- 
ever, that a final decision to proceed with the im- 
plementation of any specific recommendation must 
depend on a thorough assessment of the costs and 
benefits involved. 
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Measures to stimulate corporate 
investments in training 


Corporate tax incentives 


Corporate income tax policies have a major impact 
on the behavior of Canadian companies. Tax incen- 
tives therefore represent one vehicle by which to 
encourage Canadian companies to expand their 
training activities. In fact, such incentives - like 
those used to stimulate research and development - 
are already available to employers in many 
countries, including Japan. To the extent that 
governments believe additional private sector 
resources should be directed to formal training, they 
should consider developing a tax credit scheme in 
Canada. However, to minimize costs, it would be 
essential to define eligible training expenses in rela- 
tively narrow terms. For example, tax credits could 
be made available to employers for tuition reimbur- 
sement of an employee’s education and training 
expenses. Tuition reimbursement could also be 
made a tax-free employer benefit for the purposes 
of personal income tax to encourage workers to 
upgrade their skills and education. 


The great advantage of the tax incentive approach 
to private sector training is that the administrative 
and bureaucratic costs involved are relatively small. 
Unlike a levy-grant scheme, for example, such in- 
centives do not entail the creation of a vast 
bureaucracy to collect taxes or remit grants. They 
can also be designed in a flexible manner to provide 
both for approved on-the-job training as well as 
institutional training. Another advantage of the tax 
incentive approach to training is that bureaucratic 
interference in private decision-making is kept to a 
minimum. 


We note that this approach was recently endorsed 
in a report by the U.S. Commission on Workforce 
Quality and Labor Market Efficiency, appointed in 
July 1988 to report on ways to "increase the excel- 
lence of the American workforce". The Commis- 
sion included representatives from both business 
and labour organizations, as well as educational 
institutions. One of its main recommendations was 
that the U.S. government devise a new "corporate 
income tax credit to stimulate human capital invest- 
ment." Such a credit, the Commission suggested, 


Report of the CLMPC Task Forces 


should be carefully designed so as to stimulate new 
investment in training and not merely subsidize 
training that "would have occurred in the absence of 
tax incentives." It should also be based on "fairly 
narrow and specific expenditure categories" in order 
to ensure that eligible expenses are closely related 
to training. The business members of the Task Force 
endorse these principles. 


The business members of the Task Force believe 
that similar kinds of corporate training incentives 
should be available in this country. Accordingly , 
we recommend: 


Recommendation 1 


That tax-based incentives be developed to en- 
courage Canadian companies to expand their 
training activities. 


Expanded Sectoral/Community-Based Training 
Initiatives 

One of the most promising approaches to improv- 
ing corporate investments in training is to encourage 
training initiatives on a sectoral or community basis. 
The major advantages of this approach are twofold: 
increased sensitivity to the realities of individual 
industries and firms, on the one hand, and the oppor- 
tunity to build partnerships between business, 
labour and governments, on the other. By providing 
capital and start-up funding to specific sectors, in- 
dustries or communities, governments can en- 
courage the development of long-term training plans 
and lever considerable amounts of new private sec- 
tor training. They can also significantly decentral- 
ize their training programs - a trend that is already 
well under way in a number of countries. Indeed, 
the merits of a sector-based approach to industry 
training were highlighted in the federal 
government’s recent Labour Force Development 
Strategy. 


Canada, in fact, already has a successful model of 
this type in the Industrial Adjustment Service (IAS), 
originally set up in 1963 to provide individual firms 
with financial incentives to promote workforce ad- 
justment. In more recent years, its terms of refer- 
ence have been expanded to include labour, sector 
associations, professional groups and entire com- 
munities. By most counts, the Industrial Adjustment 
Service has proven to be quite successful. In recog- 
nition of this success, the Government’s Labour 
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Force Development Strategy recently announced 
that IAS funding would be doubled. 


IAS funds were recently used, for example, to 
assist the Canadian electrical and electronics in- 
dustry to develop a viable human resource strategy 
in response to changing technology and more com- 
petitive market conditions. A Joint (business- 
labour) Human Resources Committee was 
established to consider various issues of concern to 
the industry. A key recommendation of a major 
report formally tabled by the Committee at a con- 
ference this past November was that a Sectoral 
Training Fund, financed voluntarily by workers, 
firms and governments, be created. This recom- 
mendation has been accepted and is in the process 
of being implemented. The structure of the Fund 
will mirror that of the Joint Committee: it is to be 
overseen by a Training Council composed of equal 
numbers of employer and employee representatives 
along with labour and business co-chairs. Ideally, 
every individual working in the industry will be 
entitled to dedicate a portion of his or her working 
time to industry-related education and training. 


In 1986, the Canadian plastics industry also 
benefitted from IAS funding to prepare a feasibility 
study on a Training Delivery System. The study 
followed up on the results of a 1983 Human 
Resource Needs Survey of the industry which iden- 
tified a growing shortfall of skilled workers. Its 
major recommendation was that a Canadian Plastics 
Training Centre be created in Toronto. The 
proposed Training centre would be modelled after 
the successful centre that currently exists in the U.K. 
and would have a start-up cost of about $3 million. 
The study concluded that the Centre could be self- 
financing by the fourth year of operation. 


Although not an IAS initiative, a similar training 
centre has recently been proposed for the tourism 
and hospitality industry by the Council of Human 
Resource Executives of the Canadian Tourism Re- 
search Institute (CTRI). The Council has recom- 
mended that four Canadian Tourism and Hospitality 
Training Centres (CTHTC) be established 
throughout the country to meet the human resource 
needs of the industry. Each CTHTC would be led 
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by the tourism industry in the region. Education and 
training institutions, labour organizations, and agen- 
cies serving all segments of the industry would also 
be invited to participate. The Council estimates that 
the industry would require government start-up 
funding to help establish the CTHTCs but that the 
latter could be expected to operate as self-financing 
bodies within 3-5 years, 


Canadian Jobs Strategy funds have also been used 
for the purposes of fostering sectoral training and 
retraining initiatives. The Canadian Steel and 
Employment Congress (CSTEC), a joint project of 
the United Steelworkers of America (USWA) in 
Canada and Canada’s major steel companies, 
recently received funding of $20 million under an 
Innovations agreement. CSTEC’s primary objec- 
tive is to address "joint concerns and search for 
solutions which will ensure a strong and healthy 
steel industry in Canada" and to assist steel workers 
who lose their jobs as a result of technological 
change. As part of this broad mandate, CSTEC 
plays an important role in providing displaced steel 
workers - as well as those who might be displaced - 
with training, retraining and skills upgrading. 


Community Training Councils are another effec- 
tive means by which to foster more private sector 
training. One very positive example is the Hamil- 
ton-Wentworth Skills Training Advisory Commit- 
tee (STAC). This committee serves as a focal point 
for skills training in the community by coordinating 
all existing training programs and developing ap- 
propriate new training initiatives. Its main objec- 
tives are to identify skills shortages and future skill 
needs, take stock of community resources and assess 
the effectiveness of existing programs, and to inves- 
tigate and report upon alternative training methods 
and delivery modes. STAC also advises both 
federal and provincial governments on local training 
needs and the direction of government allotted train- 
ing funds, promotes greater business\labour 
cooperation, and fosters broader technical skills 
awareness. The key to the success of STAC is that 
initiatives are employer-driven, locally-directed, 
and geographically-specific. 
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The business members of the Task Force see little 
reason why additional projects could not be 
developed in other sectors or communities. Accord- 
ingly, we recommend 


Recommendation 2 


That Governments encourage more industries 
and communities to explore ways to strengthen 
their current training efforts through the 
development of sectoral and community-based 
initiatives similar to those that already exist in a 
number of sectors and communities. 


The federal government’s Labour Force Develop- 
ment Strategy, in fact, envisages a significant expan- 
sion of arrangements to enhance training and human 
resource planning at the sectoral level; an annual 
sum of $65 million is to be made available for this 
purpose. We believe that the Task Force should not 
overlook the opportunity it has been provided to 
formulate recommendations in this regard. For our 
part, we believe that future sectoral initiatives of the 
kind already instituted in the steel and electri- 
cal/electronic sectors should endeavour, where ap- 
plicable, to draw on the basic principles that have 
contributed to the success of the IAS: 


¢ Initiatives should be well-planned and 
originate in the private sector. They should 
also be supported by government. 


* Joint consultation should take place through 
committees composed of representatives of 
employers and workers. Committees should 
be chaired, where deemed desirable, by a 
non-affiliated chairperson. This consultative 
process should not attempt to replace normal 
collective bargaining. 


While business and labour should be the 
primary players in the process, other 
stakeholders (governments, educators, etc.) 
should also be involved where desirable. 


Government assistance should be timely and 
provide for one-stop service. In the case of 
community-based projects, it should also 
strive to reinforce local initiative, innovation 
and decision-making. 
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Individual Training Accounts 


The idea of the Individual Training Account (ITA) 
has received some degree of support in the business 
community as one means to enhance corporate in- 
vestments in training and reinforce workers’ access 
to training opportunities. In essence, ITAs are inter- 
est-bearing savings accounts to which both the 
employer and employee contribute voluntarily on 
the basis of worker earnings. Should the worker be 
laid off, he/she would be able to withdraw funds to 
pay for retraining and relocation. Both employers 
and workers would receive tax deductions for their 
contributions and the fund would not be subject to 
tax if used for training purposes. 


One recent U.S. proposal, for example, called for 
employers and employees to voluntarily contribute, 
on an annual basis, eight-tenths of 1% of an 
employee’s salary or $250, whichever is less, until 
the amount in the employee’s training account 
reached $4000. Employers and workers would each 
receive tax deductions for their contributions made 
over the year. 


We believe that ITA’s could be a useful vehicle by 
which to encourage more companies to provide their 
employees with opportunities to train and retrain. 
We therefore recommend: 


Recommendation 3 


That Individual Training Accounts to which 
both workers and employers contribute be estab- 
lished to reinforce workers’ access to training 
opportunities. 


Programs to Improve the "'Trainability" Of Youth 


Another area in which corporate training invest- 
ments could be improved is that of training and 
educating youth. Traditionally, the linkages be- 
tween the employer and education communities in 
Canada have not been as extensive as those in many 
other countries. Employers, however, can play a 
critical role in helping young Canadians - par- 
ticularly those who are not bound for post-secondary 
education/training - make the transition from school 
to work. It is worth bearing in mind that only a 
minority of students go on to formal post-secondary 
education. The 60-70% of students who either fail 
to complete high school, or who go directly from 
high school graduation to the labour market, cur- 
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rently receive little career counselling or job 
preparation. Not surprisingly, many employers find 
that young people lack the basic skills and aptitudes 
to benefit from training in the workplace. 


Co-operative education represents one key area 
where corporate investments in training could be 
improved. Many employers are already helping 
young people become familiar with the workplace 
and acquire improved job-related skills by par- 
ticipating in co-op programs. In Ontario, for ex- 
ample, the number of high school students in co-op 
programs has grown rapidly and now exceeds 
45,000; the vast majority of co-op students are 
placed in private sector businesses. Government 
should also take an active role in encouraging addi- 
tional co-op programs at the secondary school level. 


The business members of the Task Force are 
gratified that the federal government has announced 
that it intends to use CEIC funds to spur the growth 
of co-op opportunities in secondary schools. We 
believe that expanding co-op programs makes a 
good deal of sense, particularly for those students 
who choose not to pursue post-secondary studies. 
All co-op programs, however, should reinforce the 
acquisition of basic skills essential to further train- 
ing and skills upgrading in addition to equipping 
students with skills in a particular area. Thus, we 
recommend: 


Recommendation 5 


That co-operative education programs be ex- 
panded to ensure that young Canadians possess 
the skills and experience that will facilitate the 
transition from school to work and enable them 
to be successfully trained by employers. 
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Measures to stimulate individual 
investments in training 


Registered Skill Development Savings Plans 
(RSDSP) 


One effective way to encourage individual invest- 
ments in training and education would be to create 
a tax-sheltered registered skill development savings 
program (RSDSP), modelled on existing Registered 
Retirement Savings Plans (RRSP). Withdrawals 
from RSDSPs would be tax exempt when used for 
approved skill development purposes but would be 
fully taxable if used for other purposes. The key 
advantage of such schemes is the flexibility they 
give the individual to choose the type and timing of 
training. The major disadvantage of savings plan 
schemes, however, is that they are generally of less 
benefit to workers who earn low or modest incomes. 


We believe that a properly instituted Training 
Savings Plan would provide a strong incentive for 
individuals to plan for their own training and retrain- 
ing needs. Accordingly, we recommend: 


Recommendation 5 


That a Registered Skill Development Savings 
Pian (RSDSP), modelled on existing Registered 
Retirement Savings Plans, be created. 


Educational Leave 


Business members of the Task Force are broadly 
supportive of providing individual employees with 
increased opportunities for educational leave, 
provided the details are negotiated or otherwise 
agreed to by individual firms and their employees. 
The business community in general, however, has 
not been favourably disposed to the idea of a federal- 
ly-legislated, universal educational leave program 
since this approach is inconsistent with the principle 
that the cost of general training/education upgrading 
programs should fall primarily on governments 
through the education system. It must also be em- 
phasized that a broad, mandated educational leave 
program would inevitably have anegative impacton 
hundreds of thousands of small businesses across 
the country. We believe that the role of the private 
sector should be largely confined to providing 
employees with training that is firm- or occupation- 
specific. 
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Nonetheless, educational leave represents a 
legitimate option many companies should consider 
in attempting to increase the range of training op- 
portunities available to their employees. We there- 
fore recommend: 


Recommendation 6 


That Canadian companies expand oppor- 
tunities for educational leave for their employees. 


Severance Pay/UI Training Exemptions 


Society clearly has an interest in encouraging in- 
dividuals to invest in their own training and skill 
improvement. One way that government could ad- 
vance this goal would be to provide favourable tax 
treatment for severance pay used for approved train- 
ing purposes. Recent changes to Unemployment 
Insurance Regulations which treat severance pay 
and other termination payments as a replacement for 
UI benefits could also be amended to allow such 
funds to be used for training and skills upgrading. 
Such exemptions would provide important incen- 
tives to those who have recently been laid-off, or 
who have recently changed jobs, to invest in 
developing their skills. We therefore recommend: 


Recommendation 7 


That severance pay, or other separation 
benefits, be exempted from tax provided such 
funds are used for approved training or retrain- 
ing purposes. 


Government Training Loans/Loan Guarantees 


To encourage more training, governments could 
provide potential trainees, who might not otherwise 
be able to finance training programs, with loans or 
loan guarantees. One possibility that deserves con- 
sideration is a government-sponsored training loan 
program modelled on existing provincial and federal 
student loan plans. We therefore recommend: 


Recommendation 8 


That the development of a national, govern- 
ment-sponsored training loan program be con- 
sidered to encourage Canadians to enhance their 
work-related skills. 
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Measures to facilitate the 
development of national training 
goals, priorities and strategies 


A National Advisory Council on Training 


Training policies, as we noted earlier, must be 
formulated in the context of broader education 
policies if they are to be effective. Moreover, it is 
desirable - as the training strategies of such countries 
as Japan and West Germany have shown - that a 
broad consensus be forged as to the appropriate roles 
of the public and private sectors in designing and 
delivering training programs. Regrettably, Canada 
currently has no formal mechanism by which to 
develop national training goals or priorities nor any 
means to ensure that training and education policies 
are coordinated effectively. Nor does there appear 
to be any widespread consensus as to the respective 
roles which the public and private sectors should 
play. We believe that this is unfortunate. 


In an era of rapid technological change, shrinking 
product life cycles, and fierce international competi- 
tion, Canada needs to develop national training 
goals and priorities. Business, labour, and govern- 
ment should seek to come to some fundamental 
understanding of their respective roles in providing 
for the future education and training of the 
workforce. As a recent report on education and 
training by the Canadian Chamber of Commerce 
argued, it is critical that educational institutions, 
industry, and makers of public policy be made to 
",,. define their vision for education and training in 
Canada and to agree on their respective respon- 
sibilities in translating that vision into action." 
Without such vision, Canadians will be poorly posi- 
tioned to take advantage of the vast opportunities 
inherent in the new global economy. 


The business members of the Task Force therefore 
believe that serious consideration should be given to 
the creation of a new body - a National Advisory 
Council on Training - to facilitate the development 
of training goals and priorities at the national level. 
In our view, this Council should be comprised of 
business, labour, educators, and other groups with 
an interest in training. It should be kept relatively 
small with, perhaps, a Board of Directors of twelve 
members and a limited secretariat to provide re- 
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search and policy support. The Canadian Labour 
Market and Productivity Centre provides a possible 
example of the kind of structure we have in mind. 
Indeed, it may be that the CLMPC itself - at very 
little, if any, additional cost to governments or 
Canadian taxpayers - could effectively assume this 
role. 


While the mandate of the proposed Training Coun- 
cil would have to be developed in consultations 
between the parties involved, we believe that it 
should be sufficiently broad to allow the Council to 
play a useful role in a number of areas. In particular, 
we believe that the Council should be mandated to: 


¢ formulate broad, national training goals and 
objectives and improve coordination of 
education and training policies; 


* promote dialogue between business, labour, 
governments and educators on issues related 
to training and education; 


e undertake research into labour market trends 
and the education and training policies re- 
quired to respond to them; 


° develop recommendations as to how the basic 
education system can be improved to ensure 
that labour force entrants possess a broad 
range of basic skills; 


* evaluate the effectiveness of existing govern- 
ment training programs; 


* encourage greater cooperation between the 
private sector and educational institutions; 


Apart from these broad activities, we believe that 
a National Training Council could play a valuable 
role by compiling and developing reliable and up- 
to-date information on current industry training. At 
present, there is no generally-recognized definition 
of what "training" is. Certain studies focus ex- 
Clusively on formal industry training and only in- 
clude direct training costs, such as explicit outlays 
for instruction, provision of facilities and training 
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materials. Others, however, include the cost of 
work-release time to employers, which many 
believe to be the largest component of training costs. 
The data they provide, however, are fragmented and 
incomplete. With respect to informal industry train- 
ing, which some have suggested could amount to as 
much as six times the amount of formal training that 
is taking place, virtually no data is available. 


A National Training Council could also make a 
useful contribution by collecting and disseminating 
information on private sector labour market innova- 
tions and best employment practices. The business 
members of the Task Force have been particularly 
impressed with the success of the growing number 
of sectoral and community-based training programs 
that have been established throughout the country in 
recent years. We believe that the proposed Training 
Council should take an active role in encouraging 
other sectors to adopt similar programs. Accord- 
ingly, we recommend: 


Recommendation 9 


That a National Advisory Council on Training, 
composed of business, labour and other private 
sector representatives, be created to offer advice 
on national training priorities, strategies and 
policies. The Council should also be mandated to 
undertake research into labour market trends, 
formulate recommendations on how to improve 
Canada’s basic education and training system, 
evaluate government training programs, collect 
and disseminate information on private sector 
labour market innovations, and promote suc- 
cessful private sector training initiatives. 


A National Training Target 


In conjunction with greater tax incentives and 
other incentives to encourage more private sector 
training, there is also merit in the idea of establishing 
a broader national industry training goal. Such a 
goal would provide a useful reference point by 
which to measure progress in improving industry 
training efforts in the future. We are therefore 
prepared to endorse a new national target for private 
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sector worker training expenditures of at least 1% of 
payroll, to be attained over the next five years. This 
target should be measured on an economy-wide - not 
a firm-by-firm - basis. It is important to emphasize, 
however, the need to develop authoritative and ob- 
jective, nationally-established criteria by which to 
measure industry’s advances in reaching this target. 
In this respect, we believe that a large-scale national, 
firm-based survey of formal industry training in 
Canada should be completed on an urgent basis. 


Current public debate surrounding the state of 
industry training underlines the need for objective 
and up-to-date information in this regard. The most 
widely quoted figure for formal training in industry 
in Canada ($1.5 billion in 1987), for example, is 
derived from an update of a Statistics Canada Sur- 
vey commissioned by Employment and Immigra- 
tion Canada. While examination of the survey 
questionnaire indicates that wage costs to firms were 
included in this calculation, the non-wage cost of 
work-release time to employers (such as lost 
production) were ignored. Moreover, the real 
meaning of the figure is difficult to discern given the 
marked differences in the way employers assign and 
account for training costs. In particular, it is prob- 
able that many companies are incurring "real" train- 
ing costs in excess of what they record in their books 
and report in surveys. Both structural and cyclical 
economic changes are serving to increase business 
concern about the skills of employees and the 
general adequacy of training efforts. Thus, 1989 
figures, if they were available, could very well show 
relatively higher private sector spending on formal 
training. Because of the uncertainties and data 
limitations that characterize discussions of training, 
we would expect that the National Advisory Council 
on Training would work to develop more widely 
agreed systems for defining and tracking industry 
training. 

The business members of the Task Force therefore 
recommend: 


Recommendation 10 


That a National Training Target of at least 1% 
of payroll be established to be attained over the 
next five years. Progress in reaching this target 
should be measured on an economy-wide basis 
with the aid of authoritative and objective 
criteria. 
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Conclusion: Setting Priorities 


The business members of the task force recognize 
that training and skill development are increasingly 
important ingredients in national competitiveness. 
Many Canadian companies have already responded 
positively to the training challenge. Greater in- 
dustry training and retraining efforts will be re- 
quired, however, in the future. The key issue, of 
course, is how such efforts can best be achieved. We 
believe that the kind of measures proposed in this 
paper represent the most effective means to lever 
greater private sector training in this country and 
would therefore hope that they would receive 
serious consideration. 


The recommendations we have set out have been 
presented under three broad headings: those 
designed to stimulate corporate investments in train- 
ing, those intended to enhance individual invest- 
ments in training, and those meant to facilitate the 
development of national training goals, priorities 
and strategies. They are summarized below: 


Measures to stimulate corporate 
investments in training 


The business members of the Task Force recom- 
mend: 


Recommendation 11 


That tax-based incentives be developed to en- 
courage Canadian companies to expand their 
training activities. 


Recommendation 12 


That Governments encourage more industries 
and communities to explore ways to strengthen 
their current training efforts through the 
development of sectoral and community-based 
initiatives similar to those that already exist in a 
number of sectors and communities. 


Recommendation 13 


That Individual Training Accounts to which 
both workers and employers contribute be estab- 
lished to reinforce workers’ access to training 
opportunities. 
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Recommendation 14 


That co-operative education programs be ex- 
panded to ensure that young Canadians possess 
the skills and experience that will facilitate the 
transition from school to work and enable them 
to be successfully trained by employers. 


Measures to stimulate individual 
investments in training 

The business members of the Task Force recom- 
mend: 

Recommendation 15 


That a Registered Skill Development Savings 
Plan (RSDSP), modelled on existing Registered 
Retirement Savings Plans, be created. 


Recommendation 16 


That Canadian companies expand oppor- 
tunities for educational leave for their employees. 


Recommendation 17 


That severance pay, or other separation 
benefits, be exempted from tax provided such 
funds are used for approved training or retrain- 
ing purposes. 


Recommendation 18 


That the development of a national, govern- 
ment-sponsored training loan program be con- 
sidered to encourage Canadians to enhance their 
work-related skills. 
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Measures to facilitate the 
development of national training 
goals, priorities and strategies 


The business members of the Task Force recom- 
mend: 


Recommendation 19 


That a National Advisory Council on Training, 
composed of business, labour and other private 
sector representatives, be created to offer advice 
on national training priorities, strategies and 
policies. The Council should also be mandated to 
undertake research into labour market trends, 
formulate recommendations on how to improve 
Canada’s basic education and training system, 
evaluate government training programs, collect 
and disseminate information on private sector 
labour market innovations, and promote suc- 
cessful private sector training initiatives. 


Recommendation 20 


That a National Training Target of at least 1% 
of payroll be established to be attained over the 
next five years. Progress in reaching this target 
should be measured on an economy-wide basis 
with the aid of authoritative and objective 
criteria. 


While we believe that the measures set out above, 
if implemented, would represent an important step 
forward in helping Canada to meet its training needs 
in the future, we also stress the importance of ensur- 
ing that all Canadians possess a broad range of basic 
skills when they enter the workforce. We are con- 
vinced that improving the basic skills of the 
Canadian workers represents the main human 
resource challenge Canada will face in the years 
ahead. Such skills are critical to the trainability and 
adaptability of the workforce. One of the greatest 
competitive advantages of Japanese companies, for 
example, is that they are able to draw on an educa- 
tion system - and a broader society - that equips 
workers with a solid grounding in basic literacy and 
numeracy skills. 


Unfortunately, far too many Canadians continue to 
lack basic skills when they enter the workforce. 
According to CLMPC estimates, there are currently 
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more than 600,000 job vacancies which remain un- 
filled despite continuing high unemploymentin cer- 
tain regions and among certain segments of the 
population. Many Canadians simply lack the skills 
to fill these - or any other - jobs. Until these broader 
deficiencies in the skills base of Canadians are met, 
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we believe that measures directed solely at improv- 
ing training activities within the private sector are 
unlikely, at least in themselves, to dramatically im- 
prove the flexibility, productivity, or career oppor- 
tunities of Canadian workers. 


1 CLMPC Leadership Survey, 1989 


259 


A LABOUR PERSPECTIVE ON 
TRAINING- Overview 


Introduction 


T he concern of this Task Force was the train- 
ing and upgrading of the current employed 
workforce. Although our mandate suggested that 
we consider the best way to spend $65 million dol- 
lars which the federal government had transferred 
from Unemployment Insurance, the members of 
the task force defined our purpose quite different- 
ly. The labour representatives absolutely opposed 
this erosion of the UI system; all sides agreed that 
we would make a much more iesponsible contribu- 
tion if we went beyond the specifics of the $65 
million and addressed the broader - and more dif- 
ficult - issue of what kind of policy Canada should 
have for developing workers’ skills and capacities. 


Unfortunately, we could not come to an agreement 
on the nature of such a policy. The differences 
reflected how business and labour evaluated the 
training that was already taking place, and what the 
very range and purpose of such training should be. 
This consequently lead to differences over the struc- 
ture, financing, and even need for a dramatically 
new national training policy. 


Labour’s Perspective on the 
Need for Training 


The world of work is changing. To capture the 
productive potentials of these changes our society 
will have to change in many ways. One critical 
element of preparing for these changes is to develop 
the education and skills of the current workforce. 


The kind of skills workers need today, and will 
increasingly need in the future, go beyond "orienta- 
tion" to their particular jobs. The rapidity of the 
changes requires developmental skills - skills that 
reinforce continuous learning, which help workers 
adjust to new technology, which provide workers 
with more flexibility in moving to new jobs, and 
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which mean greater worker input and influence over 
what is happening around us. Moreover, the exact 
jobs that will emerge in the future are unknown. 
That very uncertainty reinforces the importance of 
this kind of broader developmental training. 


There are four principles underlying the labour 
movement’s demand for training: 


¢ Training is a_right. This right should be 
universal - that is, available, without barriers 
to all workers. 

Training is a fundamental part of a job. 
Workers should have access to training during 
working hours with full pay. 


Training is a tool for greater equity. It is a tool 
for overcoming the particular inequities in the 
labour market faced by women, visible 
minorities, native Canadians, the disabled, 
new Canadians, and lower-paid workers. 
Any worker who does not have a basic high 
school education must have the right through 
paid education leave, to upgrade himself or 
herself. 


Input. Workers and their unions must have a 
central role in determining, at all levels, the 
direction of training. 


A Mechanism to Promote 
More Training 


On the basis of a wide range of studies as well as 
our own experience, it is clear to us that our depend- 
ence on a private-voluntary system of training is 
failing the Canadian economy and Canadian 
workers in terms of both the amount and the quality 
of training. Many employers addressing their own 
pressures and demands simply have no incentive to 
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provide the level and kind of training which is in the 
long-term interest of the wider economy and of 
individual workers. We have therefore concluded 
that a new initiative is critical: we must, as a nation, 
make a major commitment to a national training 
program. 


To finance such a program, and to ensure that all 
employers at least contribute to this upgrading of the 
national workforce, we recommend the government 
establish a Training Fund based on an employer tax 
of one percent of payroll. Those employers conduct- 
ing valid training would then be eligible for support 
from this fund. 


A National Training Commission, composed of 
labour and business with input from the education 
sector and the wider community, would be respon- 
sible for establishing the broad guidelines for ap- 
proving the programs that should be financed out of 
this new fund. The actual administration of the 
programs would be decentralized to the provincial 
level and would be sensitive to local and sectoral 
needs and to existing programs that have proven 
their worth. 


The programs should make full use of our public 
educational institutions (eg. community colleges), 
whether they be offered in the workplace or at the 
educational facility. In many cases, these educa- 
tional institutions may have to modify their struc- 
tures and performance so they are more responsive 
to the needs of workers as clients, and more account- 
able to the public interest. But they represent a 
public resource that should be fully utilized and are 
a vital vehicle for channelling training in a broader 
direction. 
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Conclusion 


Despite our best efforts to reach a consensus on an 
important new initiative we were unable to do so. 
The labour representatives proposed a simple for- 
mula which would ensure that all employers would 
ultimately pay one percent of payroll towards train- 
ing and education of their workforce. Those that 
did, would receive a credit toward the National 
Training Fund. We were prepared to stage this 
process into effect in order that all employers and 
workers would have ample time to prepare for the 
eventual compulsory commitment. 


A number of disagreements were obvious between 
us and the business representatives, but the most 
fundamental one was the employer’s insistence that 
participation by employers be voluntary and that any 
such new training commission be limited to playing 
an advisory role only. We, on the other hand, were 
determined that this was far too timid a response 
given the turmoil of the times. 


This task force has now completed its work. It did 
not reach a consensus, but - we believe - it clarified 
the issues and the choices. We recall the Prime 
Minister’s pre-election promises to provide workers 
with training-adjustment programs that would be the 
"best anywhere". If our recommendations are ac- 
cepted, there will still be difficult questions to work 
out and on-going debates about the specifics of the 
training. We will, however, have finally started a 
process that should have been in place long ago. 
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A LABOUR PERSPECTIVE ON 
TRAINING - A Discussion Paper 


Introduction 


This paper seeks to outline a broad labour perspec- 
tive on training. It has a specific focus upon the 
training needs of employed workers, but we would 
expect that the development of a training system 
along the lines proposed here would be relevant to 
the work of the other Task Forces involved in con- 
sultations on the federal government’s proposed 
Labour Force Development Strategy and dealing 
with the needs of other groups. 


Part A makes some general observations on the 
role of training; Part B discusses weaknesses of the 
current training system; Part C sets out a broad 
labour perspective on training; and Part D looks to 
the development of a new national training strategy 
in terms of basic principles, institutions and finan- 
ces. 


The Role of Training 


In recent months there have been many calls for 
significant improvements to Canada’s training ef- 
fort - e.g., the de Grandpré Report, the CEIC Policy 
Paper "Success in the Works", the CLMPC Task 
Force on Adjustment, the Report of the Ontario 
Premier’s Council. The broad context for these 
reports has been the "adjustment problem" arising 
from the wholesale restructuring of the Canadian 
economy in the 1980’s as a result of increased levels 
of international trade and competition in general and 
the anticipated impacts of the Canada-U.S. Free 
Trade Agreement in particular; as well as continued 
restructuring due to accelerated technological 
change. Training and retraining have come to be 
seen as a key means of dealing with the adjustment 
problems of individual workers_and as a means of 
facilitating "positive restructuring" in the economy 
as a whole - i.e., through the development of tech- 
nologically sophisticated, high productivity 
knowledge and skill intensive sectors through which 
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we can secure continued economic growth and the 
continued existence of high quality, well paid jobs 
in a "globalized" economy. A new emphasis on 
training is also viewed as essential because of the 
"baby bust", changes in immigration patterns and 
growing skill shortages. 


The emerging consensus in favour of more and 
better training is welcome in that the labour move- 
ment has long advocated greater educational and 
training opportunities for workers and a planned 
approach to labour market needs. Training is indeed 
an important instrument of adjustment for in- 
dividuals and for the economy as a whole. How- 
ever, training is not in itself the solution to 
unemployment, restructuring and the welfare of in- 
dividual workers and the role of training must be 
placed within a wider perspective. 


Consequences of restructuring in the 1980’s in- 
clude the disappearance of many relatively high 
wage, skilled manufacturing jobs, the strong growth 
of low wage, low skill, private sector service jobs 
and widespread deskilling, as well as reskilling, 
because of technological change. The result is in- 
creased polarization in the labour market between 
high paid, high skill jobs and low paid, low skill jobs, 
nota uniform general increase in skill requirements. 


Continued high unemployment and the prolifera- 
tion of temporary, part-time, low wage jobs is the 
result of corporate restructuring and of government 
failure to implement appropriate macro-economic, 
industrial and regional development policies not a 
lack of fit between the skills of workers and skills 
needed in available jobs. Training to meet skill 
shortages can certainly reduce unemployment and 
remove serious impediments to growth but it is no 
substitute for full employment policies. 


"Positive" restructuring - i.e., the building-up of 
sophisticated, high productivity, high wage in- 
dustries - will require comprehensive industrial and 
economic planning, the management of internation- 
al trade and other measures going far beyond the 
development of workers’ skills. 
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In terms of the needs of unemployed workers, it is 
clear that training can improve an individual’s chan- 
ces of obtaining a decent job. However, this is no 
justification for cutting-back on so-called "passive" 
spending on UI which is essential to the income 
security of workers and to income support during 
layoffs and periods of job search. 


Adjustment policies must go far beyond training 
to include relocation assistance, adequate bridging 
programs to early retirement and measures to main- 
tain employment in declining industries and regions 
of high employment. 


Training is, in short, important, but it is only one 
part of the answer to our broad economic and "ad- 
justment" problems, not a panacea for our ills. 


The Current Training 
System 


The existing Canadian training system suffers 
from a number of severe deficiencies. 


Canadian business spends less than 0.5 per cent of 
payroll on formal training programs for the 
employed labour force, less than half the level in the 
U.S., which in turn spends only a fraction of that 
spent in other advanced industrial nations. The little 
money that_is spent in the 25 per cent of firms which 
conduct formal training is concentrated in short- 
term courses which are in turn primarily delivered 
to managerial, professional and higher technical 
staff. For all of the rhetoric about "people are our 
greatest resource" and the need for a general upgrad- 
ing of skills to improve flexibility, remarkably little 
formal training is provided to the vast majority of 
workers. 


There is a great deal of informal and unstructured 
training activity in the workplace, but it is narrowly 
job and company-based rather than developmental 
and thus contributes little to the goal of general 
upgrading of worker skills. Such training also fails 
to meet the need of workers for certified, portable 
skills. 


Workplace training is almost entirely unregulated 
and is financed almost exclusively by individual 
employers. Thus few mechanisms exist to ensure 


Report of the CLMPC Task Forces 


that training is collectively organized in order to 
realize broad, collective goals. We pay the price for 
this laissez-faire approach in the form of skill 
shortages, particularly at the peak of the business 
cycle, and in systematic under-training relative to 
current and future skill needs. 


Under investment in training is promoted by the 
fact that companies which do not train are able to 
recruit workers from companies which have in- 
vested in training. Employers as a whole say that 
they need a well trained labour force with broad 
skills but there are substantial disincentives to the 
provision of such training by individual employers. 


Only a small proportion of government expendi- 
tures on training are directed to retraining and 
upgrading the skills of employed workers - (i.e., 
apprenticeship programs, CJS programs to provide 
for retraining due to technological change and train- 
ing for skill shortages, some similar provincial 
programs). While there are strong grounds for 
focusing direct government expenditures on the un- 
employed and those outside the labour market, the 
neglect of training for the employed in terms of 
government policy reinforces rather than redresses 
the weaknesses of a decentralized employer-based 
training system. 


Federal government training expenditures have 
been sharply cut-back in recent years. Remaining 
funds have been narrowly targeted towards the long- 
term unemployed and new entrants to the labour 
market who lack basic and specific vocational skills. 
This means that training is unavailable to the great 
majority of unemployed workers and to those in 
temporary, unskilled, low skill, low paid jobs who 
need and want training. The major goal of these 
programs is to prepare workers with "labour market 
difficulties" for the available (mainly low skill) jobs 
Not to raise the general level of skills. 


There is little or no provision for training to fore- 
stall adjustment difficulties, e.g., through retraining 
of workers before they are laid-off. 


Training financed by CJS increasingly takes place 
outside the public educational institutions which are 
best equipped to provide students with basic educa- 
tion or broad, certified skills. Privatization of train- 
ing through the payment of wage subsidies to 
employers in turn promotes short-term, non cer- 
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tified, narrowly job-based training rather than more 
developmental training and substantial skill upgrad- 
ing. 


Employer-based and CJS training programs have 
generally failed to improve the overall position of 
women, natives, visible minorities and the hand- 
icapped in the labour market and have failed to meet 
the needs of older workers. 


Public training institutions (colleges, vocational 
institutes, etc.) have been increasingly underfunded 
as a result of federal cuts, the restructuring of CJS 
expenditures and provincial cutbacks. Such under- 
funding chronically undermines the capacity of the 
public training system to respond to the growing 
demand for more training services by individual 
workers and by industry. 


Despite some promising recent initiatives (e.g., the 
BEST program in Ontario) there is no concerted 
national effort to assist the 1 in 4 adult Canadians 
who lack basic literacy, numeracy and related skills. 


The vast majority of workers who wish to upgrade 
their skills and education receive virtually no in- 
come, paid leave or other support from employers 
and governments but must struggle to take courses 
on their own time, at their own expense, while 
juggling family and work responsibilities. 


The incoherent maze of existing federal and 
provincial programs is a substantial barrier to access 
to such limited training opportunities as currently 
exist. 


The ability of the individual to make rational train- 
ing decisions is undermined by the lack of detailed 
information on available job opportunities. 


A Broad Labour Perspective 
on Training 


1) A fundamental purpose of the education and 
training system should be to give the individual 
worker the right to freely develop her or his 
talents and capacities. 


Education and training should not be totally sub- 
ordinated to the needs of the economy and 
workplace, but should be seen as fundamental to the 
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achievement of a truly democratic society. All 
citizens should have defined rights of access to adult 
basic education and training and to opportunities for 
lifelong learning. Rights of access must include the 
right to leave from work and to income and other 
support, such as child care services, during educa- 
tion and training. 

It is particularly important that workers should 
have the right to obtain basic literacy and numeracy 
skills and to upgrade their education to at least a 
Grade XII level if they are to participate equally in 
a rapidly changing and technologically sophisti- 
cated society. Such an educational level is also 
needed as the basis for most advanced skills training, 
including apprenticeship, college level technical 
courses, etc. Individuals with a good basic educa- 
tion are best equipped for retraining throughout their 
working lives. This right to basic education must be 
implemented through defined rights to paid educa- 
tional leave for employed workers, and through 
defined rights to government income support for 
unemployed workers, social assistance recipients 
and those outside the labour force. 


Access to specific occupational training courses 
must, by contrast, be regulated in accordance with 
the need for specific skills in the labour market. For 
example, entry into apprenticeship programs must 
be based upon anticipated future requirements for 
specific trades. 


2) Training should be broadly based and 
developmental rather than narrowly company 
and job-based. 


Training should minimize dependency upon a 
specific employer and lay the basis for personal 
flexibility in the labour market. The ideal model for 
vocational skills training is an apprenticeship which 
gives a worker mastery of all aspects of a widely 
practiced trade and a recognized certificate of com- 
petence. While the apprenticeship model is by no 
means applicable to all training situations, even 
short-term, highly specific training can be structured 
in such a way as to go beyond the needs of a 
particular application of skills and the need of a 
particular employer and to develop the basis for 
further learning. Such training is most likely to take 
place in public institutions, or in union-controlled 
training institutions for specific trades. Both of 
these also provide for the certification of skills. 


Report of the CLMPC Task Forces 


3) Training should enhance the ability of 
workers to control work and the production 
process. 


Narrow, "competency-based" training is designed 
to meet the specific skill needs of an individual 
employer in a "cost effective" way but gives the 
worker little ability to understand or control the 
work process as a whole. By contrast, developmen- 
tal, broadly-based skill training - especially training 
based on worker definitions of skill, as in the tradi- 
tional skilled trades - enhances the ability of workers 
to shape the organization of work. This is par- 
ticularly true when narrow job classifications are 
being broken down by changes to the production 
process. 


Union-initiated training strategies in a number of 
Western European countries have been part of a 
strategy of shaping technological change so as to 
reskill rather than deskill workers. If workers have 
a broad skill base, unions will be in a better position 
to understand technological change, and better 
placed to bargain the way in which new technologies 
and processes are introduced into the workplace. 


The existence of a broad skill base may exert a 
positive influence on the restructuring strategies of 
industrial employers - encouraging a shift towards 
skill-intensive, high value-added manufacturing as 
opposed to highly automated and capital intensive 
mass production. 


4) Training should be an integral part of nor- 
mal working life. 


Training must be considered a normal part of the 
job and of working life, not an activity which must 
be pursued by the worker on her or his own time. 
Provision must be made for paid training and 
retraining leave for employed workers and/or for 
delivery of institutional training at the workplace in 
working hours. 


5) Training must be part of a comprehensive 
process of labour market planning. 


Vocational training must meet changing skill 
needs and changing labour market needs. Yet in- 
dividuals and training institutions have insufficient 
information with which to make sound decisions. 
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At the firm level, unions must have access to 
corporate information if there is to be effective 
involvement in "human resource planning”. At the 
local, provincial and national labour market level, 
individual workers, particularly unemployed 
workers, and public training institutions need 
detailed information on current and likely future job 
vacancies and on changing skill requirements if they 
are to know which courses to take and which courses 
to offer. Such information must be collected on a 
comprehensive and systematic basis from 
employers and other parties (e.g., through compul- 
sory notification of job vacancies) and must be made 
easily available to individuals and training institu- 
tions at the local level. Individuals must also have 
ready access to informed counselling on training and 
on vocational opportunities generally. 


Vocational courses offered by institutions such as 
community colleges should be developed in close 
consultation with regional or industrially-based ad- 
visory committees on which employers and unions 
are represented. Training must also be integrated 
with specific regional and industrial development 
Strategies rather than made a substitute for such 
strategies. 


6) Unions must have joint control over train- 
ing. 


Unions currently have a limited role in regulating 
workplace training through collective bargaining 
(e.g., through negotiation of entry to company- 
based training programs, negotiation of paid educa- 
tional leave) and a more developed role in regulating 
many apprenticeship programs in the skilled trades. 
A few unions themselves deliver skills training 
programs (e.g., the UFCW in Cambridge, the 
Operating Engineers in Toronto) and others have 
some experience in joint industrial bodies concerned 
with training (e.g., EEMAC). Labour has varied - 
but generally very limited - influence and involve- 
ment on public training institutions and on provin- 
cial and federal bodies concerned with labour 
market planning (e.g., Industrial Training Councils 
in Ontario, CEIC’s Local Advisory Committees). 


In many Western European countries (€.g., 
Sweden, West Germany, the U.K. pre-Thatcher) 
labour has much greater control of the process and 
content of training at the workplace and industrial 
level (e.g., through joint training committees which 
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often have statutory rights and responsibilities as in 
Germany, the former Industrial Training Boards in 
the U.K.) and/or at the regional and national level 
(e.g., through direct participation on regional and 
national labour market boards as in Sweden which 
have significant training budgets). 


Clearly defined union rights to participation in 
institutions which effectively control training 
through expenditure of funds and the exercise of 
regulatory powers are essential if training is to meet 
the needs of workers. 


7) Training of employed workers is the finan- 
cial responsibility of employers. 


The financial responsibility for the basic education 
and vocational training of currently employed 
workers should lie with employers because they 
directly benefit from investment in skills training 
and because society as a whole assumes a large share 
of the cost of training the labour force through 
general education and expenditures on training for 
the unemployed, new entrants to the labour force, 
etc. 


Given the needs of those outside the employed 
labour force, it is not appropriate for government 
funds to be redirected in a major way to the training 
of the already employed. Exception should be made 
for training programs required to anticipate and 
forestall adjustment problems related to technologi- 
cal change and industrial restructuring where 
employer provision is not feasible. 


UI. funds should be used only for income support 
of unemployed workers during periods of job search 
or training. 


8) Training should be a major vehicle for 
achieving social equity. 


Training is more than an "investment" in "human 
capital" which must be "cost effective" through en- 
hanced productivity. Training is also essential if 
disadvantaged groups such as women, visible 
minorities, native people and the handicapped are to 
participate on more equal terms in the labour market. 
There is a clear need for affirmative action to be an 
integral part of public and private training programs. 
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9) Delivery of training is a public respon- 
sibility. 

Generally speaking, Canada has a well educated 
labour force and most provinces have a well 
developed system of community colleges, univer- 
sities and vocational training institutions. With 
proper funding, these institutions have the expertise 
and ability to expand to deal with the need for basic 
skill upgrading and higher levels of vocational train- 
ing and retraining. It makes sense to promote com- 
bined institutional and on-the-job training (as in 
apprenticeship and co-op education programs), 
more paid educational leave and more delivery of 
college programs in the workplace. It makes sense 
for companies and industrial sectors to plan and 
arrange for delivery of a large part of their expand- 
ing training needs through the public sector. It 
makes no sense for governments to withdraw fund- 
ing from public education institutions to pay sub- 
sidies to employers to provide narrow, uncertified 
and generally short-term on-the-job training. 


Institutions and Finances: 
General Considerations 


The existing system provides insufficient and in- 
adequate training to meet our collective need for a 
skilled and adaptable labour force. It also fails to 
meet the specific needs of workers for adult basic 
education and developmental, broadly based, cer- 
tified, and portable training. As a society and as 
individuals, we are thus ill-equipped to deal with 
rapid technological and industrial change. It fol- 
lows that we need to develop a broad new national 
commitment to adult basic education and training. 


The two key elements of a training system are 
institutions and finances. We need to specify which 
bodies will regulate, deliver, and define access to 
training; and who will pay for training. These mat- 
ters should be dealt with through a new National 
Training Act which would define clear rights and 
responsibilities. 


We need a training system with clearly defined 
rights and responsibilities, which is also flexible and 
decentralized. The training needs of industries, oc- 
cupations, regions and provinces vary widely. The 
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purpose of a statutory approach is not to impose a 
simple blueprint, but to create a structure which 
promotes a wide variety of initiatives and accom- 
modates those existing structures which provide 
broadly-based, certified training. 


The basic starting point of a new system should be 
a defined obligation on employers to provide basic 
education and training for the currently employed 
labour force. In the absence of such an obligation, 
the level of training will continue to be inadequate. 


A defined training obligation in the form of a 
training tax or levy must be integrated with a system 
of joint control of the content and delivery of train- 
ing. This is necessary to bring about changes in the, 
kind of training offered by employers. 


Application of the employer tax/joint control 
model to Canada involves some consideration of 
logistical and constitutional issues. Geographical 
factors (i.e., the regional nature of the country) rule 
out a highly centralized model, including central- 
ized sectoral training. Constitutional factors also 
rule out a centralized national plan. Training is an 
area of shared jurisdiction, though the lead respon- 
sibility for control, delivery and financing of public 
adult basic education and training lies with the 
provinces. Given that widened access to the public 
education system should be a central goal of any 
national plan, it would seem to be most appropriate 
to give the lead operational role to new joint ad- 
ministrative structures at the provincial level, and 
give any new national body the role of defining 
appropriate broad national standards. The special 
needs of Quebec in the domain of training may 
require the development of a parallel Quebec train- 
ing plan legislated by and under the sole legislative 
control of the Quebec government (in the model of 
the parallel CPP/QPP plans). 


To summarize, we should develop a new national 
training plan which involves the specification of an 
employer obligation to provide training, employee 
rights to adult basic education and training, and joint 
labour control of the content and delivery of train- 
ing. The institutions required to meet these goals 
should be flexible enough to accommodate a wide 
range of provincial, regional, sectoral and occupa- 
tional needs, and should facilitate the development 
of structures which effectively meet those needs. It 
is also important that existing approaches to training 
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of employed workers which work (e.g., the appren- 
ticeship system; union administered training funds) 
should be accommodated within any new system. 


With these considerations in mind, we propose a 
somewhat more detailed model for purposes of dis- 
cussion. 


1) A new National Worker Education and 
Training Act would require all employers - includ- 
ing governments - to spend a fixed percentage of 
payroll on worker education and training (The Na- 
tional Training Tax). 


2) The Act would broadly specify approved educa- 
tion and training activities, broadly define in- 
dividual rights of access to training, and establish a 
National Worker Education and Training Coun- 
cil made up of labour and business representatives. 
Representatives of the educational sector and of 
other organizations and groups could be added as 
appropriate. 


3) Provinces enacting parallel legislation to create 
Provincial Worker and Education Training 
Councils and to define training rights and respon- 
sibilities broadly consistent with the National Act 
would control the administration of the training tax 
obligation within their jurisdiction. 

4) Employers above a specified minimum size 
would be required to establish Joint Training Com- 
mittees composed equally of labour and business 
representatives. 


5) Employers would remit the training tax to the 
appropriate Provincial Worker Education and 
Training Council minus any funds expended on 
“approved training purposes". 


6) Expenditures for "approved training purposes" 
would have to be agreed to by the Joint Training 
Committee and would have to be incurred for one 
or more of the following purposes: 


* to finance course costs and regular wages for 
workers on leave to undertake adult basic 
education or approved vocational training at 
a public educational institution; 


¢ to finance the costs of delivery of approved 
public institutional training at the workplace, 
as provided for in an agreement between the 
institution and an employer; 
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° to finance other training programs approved 
by the Provincial Worker Education and 
Training Council. Legislation would specify 
that approval would not be granted unless 
such programs had been developed jointly or 
agreed to by labour and business to meet 
specific industrial, occupational or regional 
training needs; e.g., existing skilled trades 
training programs which provide broad, cer- 
tified, portable skills. 


7) The Provincial Worker Education and Training 
Council would make direct provision for the educa- 
tion and training of workers at public institutions, 


268 


using revenue from the training tax; would work 
closely with such institutions to provide for the 
expansion of existing programs as well as the 
development and certification of new programs; 
would work to bring about greater responsiveness to 
worker and industry needs on the part of public 
institutions; would ensure that individual rights to 
education and training defined in legislation are 
recognized by employers; and would approve 
broadly-based, certified training programs 
developed and delivered outside public institutions 
as may be agreed to by labour and business at the 
enterprise, sectoral, occupational or regional level. 
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HUMAN RESOURCE DEVELOPMENT 
STRATEGIES: An Educational Perspective 


by Dr. Edward Luterbach 


T* need to develop and implement human 
resource development strategies that are ef- 
fective in improving Canada’s competitive edge is 
a concept generally agreed to and supported by 
most business, labour and educational leaders. 
There are, however, considerable differences in 
opinion as to the specific strategies that would be 
effective. 


In a paper entitled "A Future that Works", a Task 
Force of the Board of the Association of Canadian 
Community Colleges, several broad principles were 
outlined. Among these were: 


1. Our task in Canada is to develop our own labour 
force rather than relying upon immigration as the 
means of acquiring a skilled labour force. 


2. Women are the major untapped resource. Their 
entry into the labour force in increased numbers is 
essential to our success in creating a more competi- 
tive economic climate. For many, however, the lack 
of a background in science and math precludes their 
full participation. 


3. The quality of entry-level training must be main- 
tained at least at the present level. 


4. There are in existence many examples of 
partnerships among Business/Industry, Labour and 
Education that are effective. We should learn from 
and build upon these. 


5. Human resource development for those current- 
ly in the workforce should be predicted upon career 
path training. A continuing focus upon narrowly 
based technique-driven training, while necessary, is 
far too limiting. Career path training must accom- 
modate the concept that members of the labour force 
experience not only changes within existing jobs but 
will also need to change jobs. Thus, there is a need 
for a training system that provides for a recognition 
of prior learning with formalized crediting so as to 
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facilitate the transferability and portability of learn- 
ing experiences. 


6. The distinction between pre-service and in-ser- 
vice training/education must become more blurred. 
The educational and training needs of those current- 
ly employed can be adequately addressed only 
through a closer integration between business/in- 
dustry-based training and the education provided by 
the postsecondary system. 


7. The preferred delivery agents for in-service 
training are the Colleges and Technical Institutes. 
These public institutions already have existing ex- 
pertise and experience in designing effective learn- 
ing experiences. In addition there are a large 
number of effective/innovative training partnerships 
existing across Canada including both large in- 
dustries and small businesses as well as within a 
variety of sectors. 


8. Literacy skills are not simply a set of skills which 
are necessarily retained once learned. While there 
is no question that a lack of literacy in reading, 
writing and numeracy are prevalent among those 
currently unemployed, the fact remains that many 
persons who are currently within the workforce also 
lack these same literacy skills. This has occurred as 
a result of disuse (if you don’t use them you lose 
them). This lack of literacy precludes these persons 
from being successful in adapting within a changing 
work environment. Thus, for many, training 
programs will only be effective if they are designed 
by educational specialists. 


9. There is a need for a Council to be formed 
consisting of Labour, Business/Industry, Education 
and other interest groups with a mandate to advise 
the Minister with regard to developing and im- 
plementing effective human resource development 
strategies. 


The diversity of Canada sometimes distracis us 
from the realization that many high-quality human 
resources development strategies already exist. Our 
task may well be one of ferreting out those that work 
and making them known to others. 
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Electrical Workers from 1976-84. In 1983, he led 
his union into a merger with the Communications 
Workers of Canada resulting in the new union, the 
Communications and Electrical Workers of Canada. 
He has been a Vice-president of the Ontario Federa- 
tion of Labour since 1974. 


Robert Strother is Vice-president of Human 
Resources for Noranda Forest Inc., one of Canada’s 
largest producers of forest products. Mr. Strother 
began his career in the forest industry with Mac- 
Millan Bloedel Limited in 1960 after graduating 
from the University of B.C.. He spent several years 
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on Vancouver Island and at the company’s Van- 
couver head office before moving to New 
Brunswick where he was Vice-president of the Mac- 
Millan Rothesay newsprint operation in Saint John. 
In 1982, he joined the Noranda Group in Toronto 
and assumed his present duties in 1987 with the 
formation of Noranda Forest Inc.. 


Austin Thorne is Secretary-Treasurer of the 
Canadian Federation of Labour. He has held this 
position since 1984. He is currently a member of 
both the Steering Committee and the Negotiating 
Committee for the Canadian Union Advantage 
Benefits Programs. He is also a member of the 
Labour Outlook Panel of the Conference Board in 
New York City. Prior to his election as Secretary- 
Treasurer of the CFL, Mr. Thorne was Secretary 
-Treasurer of the Newfoundland and Labrador 
Federation of Labour from 1976-79 and Business 
Manager for Local 1620 of the International 
Brotherhood of Electrical Workers from 1974-84. 


Robert White is National President of the 
Canadian Auto Workers Union, a position he has 
held since the union’s founding convention in 1985. 
Prior to the formation of the CAW, Mr. White was 
the United Auto Workers(UAW) Director for 
Canada and International Vice-president of the 
UAW, a position he had held since 1978. He is also 
General Vice-president of the Canadian Labour 
Congress and serves as a Vice-president of the 
federal New Democratic Party. 
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We wish to thank the following individuals and organisations 
for their submissions to the Task Forces: / Nous désirons 
remercier les individus et les organisations suivants pour leurs 
soumissions aux Groupes de travail: 


Access (ACTA/CITC Educational Standards System) 

Advocates for Community Based Training & Education for Women 

Alberta Career Development & Employment 

Alberta Tourism Education Council 

Association Canadienne-Francaise de l’Ontario 

Association of Canadian Career Colleges/ Association canadienne des colléges carri¢re 

Association of Universities & Colleges of Canada/ Association des universités et colléges du Canada 
Bancroft-Hallburton Industrial Training Cttee 

Barclays Bank of Canada 

Burt Perrin Associates 

Cambridge Industrial Training Committee Inc. 

Canadian Association for Coop Education (CAFCE)/ Association canadienne de l’enseignement cooperatif 


Canadian Association for University Continuing Education/ Association pour l’éducation permanen dans 
les universités du Canada 


Canadian Council for Native Business 

Canadian Council on Rehabilitation and Work/ Le Conseil canadien de la réadaptation et du travail 
Canadian Federation of Chefs de Cuisine/ La Fédération canadienne des Chefs de cuisine 

Canadian International Freight Forwarders Assoc. 


Canadian Restaurant & Foodservices Association/ Association canadienne des restaurateurs et des services 
alimentaires 


Canadian Transportation Institute 

Committee for Skills Development - Rainy River 
Community Futures Cttee of Brandon & District 
Community Industrial Training Committees (CITC) 
Cttee for University-Industry Cooperation 

Elgin County Industrial Needs Council 

Fanshawe College London, Ontario 
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Fédération des CEGEPs 


Federation of Saskatchewan Indian Nations 
Saskatchewan Indian Training Assessment Group 
Saskatchewan Indian Institute of Technologies 
Meadow Lake Tribal Council 


George Brown College of Applied Arts & Technology 
Hamilton Local Advisory Council 
Hamilton-Wentworth Response 

Harvan Engineering Ltd. 

Home Builder’s Association 

Human Resources Development Working Group 

IBM Canada Ltd. 

Industrial Adjustment Services CEIC 


Institute for Continuing Studies 


Kenora-Fort Frances Local Advisory Council/ Conseil consultatif local de Kenora-Fort Frances 


Kingston Area Training Advisory Committee 

Koskie & Minsky Barristers & Solicitors 

Laurier Institute for Business & Economic Studies 
Letters of Understanding on Employability of SARs 
London School of Business/Ecole commercial de London 
Manitoba Education & Training Skills Development 
Manitoba Family Services 

Mohawk College of Applied Arts & Technology 
Movement for Canadian Literacy 

Mutual Position of the Provinces & Territories 

National Anti-Poverty Organization 

National Council of Welfare-CANADA/ Conseil national du bien-étre social 
Neil Squire Foundation 

Niagara Industrial Training Advisory Corporation 

North Fraser Investment Corporation 

National Education Assoc. of Disabled Students 

National Education Assoc. of Disabled Students 
Okanagan North Community Futures Corporation 
Okanagan-Kootenay District Advisory Board 
Okanagan-Similkameen Community Futures Assoc. 
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Ontario Council of Agencies Serving Immigrants 
Ontario Government 

Ottawa-Carleton Industrial Training Council 
Pacific Rim Institute of Tourism 


Parliamentary Forum Status of Disabled Persons/ Colloque parlementaire sur la condition des personnes 
handicapapées 


Parry Sound Industrial Training Committee 

Prescott-Russell Training Corporation/ Corporation de formation de Prescott-Russell 
Project on the Welfare of Families 

Protect Apprentice Training & Quality 

Provincial Submissions 

Renfrew County Industrial Training Committee 

Residential Low Rise Forming Contractors - T.O. 

Reynolds, John 

S. D. & G. Industrial Training Council 

Saint John Human Development Council 

Scarborough Centre for Alternative Studies 

Selkirk College 

Sheet Metal Workers 

SP Research Associates - Regina, Canada 1988 

Stoney Creek Local Advisory Council/ Conseil consultatif local de Stoney Creek 
Sudbury Industrial Training Advisory Committee 

Sunshine Coast Community Futures Association 

Tourism Industry Association of Canada/ L’ Association de l’industrie touristique du Canada Canadian 
Paraplegic Association 

Tourism Industry Association of Nova Scotia 

Victoria Faulkner Women’s Centre 

Wilks, Arthur G. 

Women’s Employment and Training Coalition 

YMCA Canada 

Youth Employment Skills Canada Inc. (YES Canada) 
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